
DOCUMENT RESUME

ED 392 517 PS 023 821

AUTHOR Cummings, William K.; Dall, Frank P.
TITLE Implementing Quality Primary Education for Countries

in Transition.
INSTITUTION United Nations Children's Fund, Amman (Jordan).

Middle East and North Africa Regional Office.
REPORT NO ISBN-92-806-3174-4
PUB DATE 95

NOTE 216p.

PUB TYPE Books (010) Reports Evaluative/Feasibility (142)

EDRS PRICE MF01/PC09 Plus Postage.
DESCRIPTORS *Access to Education; Community Involvement; Early

Childhood Education; Educational Objectives;
Elementary Education; *Equal Education; Females;
Foreign Countries; Global Approach; Literacy; Needs
Assessment; Outcomes of Education; Womens
Education

IDENTIFIERS *Basic Education; Education for All Handicapped
Children Act; Thailand; UNESCO; UNICEF; *World
Conference on Education for All

ABSTRACT
In 1990, approximately 130 million children ages 6-11

(607. girls) were not attending school, and 1 in 4 adults (two-thirds
women) could not read or write. The World Conference on Education for
All, held in Jomtien, Thailand, in March 1990, was convened to
provide educators a forum for reflecting on this inequity in the
state of education. The moral imperative of Education for All (EFA)
was a basic goal and theme surrounding the conference. Defining
countries in transition as all developing countries struggling to
meet the educational needs of their people in the context of profound
social change, this book summarizes available information about what
works in primary education by linking educational approaches to
specific local contexts. The book provides an account of the evolving
strategies of UNICEF in basic education and presents the various
political, technical, methodological, and contextual considerations
which must be reckoned with in meeting the challenge of basic
education for all. The chapters of the book are: (1) "UNICEF and the
Commitment to Primary Education"; (2) "The Context of Educational
Development"; (3) "Country Priorities," including criteria for
identifying educational prioritiei dnd how outcomes and priorities
are measured; (4) "Components of Fducational Initiatives"; (5)

"Policies To Improve Access and Equity"; (6) "Improving Learning
Acquisition"; (7) "Management Initiatives for Reaching the
Periphery"; and (8) "The Conceptual Heritage," detailing phases and
aspects of planning and analysis of educational systems including
early developments, progressivism, socialist planning, access and
mobility, returns on educational investment, quality, and community
participation. Contains an extensive bibliography. (BGC)

***********************************************************************

Reproductions supplied by EDRS are the best that can be made
from the original document.

***********************************************************************



11
%

 ,14;
IV

/ t .1Z
.

.
....I1.1?

-"

,fl.

xc+
4-Z

IL
"

....r1',.:7,Z
:',.,

..2..;;^4.114.
'..t.:`g 4,:0:1

4 .".;"..
' 7.*;11.1,4,.

,..,...,.."
V

:,,,,...?........)
- T

.444'
,

,
., :

., i.p;..q.;:2

r
4 'flit ;,..".14.1

e--4;5.Z
.,.-C

-tL
Z

:fA
:=

"--;"--
1, 4kIrgs,:;.14.0.::t-;IP`

:::
re

V
::::"a=

"'
0:./

i ' -
,

,
'..e (

01%
IztsciV

e
---

7,
/e.i. / -es

,...\ :..---9 .:
,:'5,-6,

....,..,
-

a
.../

.),
,

.:
'

4
4.14.

"..-
'

'',,, .,:eL
,

.---cr%
.,

i
ii

1
-74

,
1.,

-tz (.14.
4

V
0'4.0 '

"..V
 ';(S" -

' "
.....

,
V

:,
.V

.
.1.':$?!

.... ''
.

'
'

k 1.
t-

t.
.

k-
'

"-

t

f
r.,...-;;:trf'l \

1

...r.....":9 -1-t

.''
,...

,
,

,...........,..a....4 ... '
air-:0

ass

W
4C

41:i
il.';431:::.)4S.!'

.1)1?1,14:111441P. 316

.11

4.'V
A

%
IA

r pop

taztai1.3 &
1::"A

zw
itIT

15.-joki,V
ip

V
V

P:111
,

1.*

-.N
ati,k4,:-s,"....as,,p04,r/tte.tr

Z
IN

I;;;;,:et;;;;
4.e4t ;te:41.4.4

-T
nr;1"7 ;4t$40.

7.471 ,r4
1; ;A

:ii:t

94111;

A
ri

k4101,/:
rzf:tcta

4(4:

1141,71"::t:/:41%
,,P/tI'ls...Fa`S6.40,ilt§es%

i/ita
,\P:=

1 y, 4.-$-4,00%
1---,::

at-iky,(1
'3;=

-,!-Y
.v:gf1s;

m
it41Iff
aie

.
-

fr

Z
.V

e;
a

Ptrt
..4A

67.V
.V

.t.'itA
...Ss

J

.6
)4170

1:::A
iM

it _t14V
IIV1

t

A
.%

44:$7.4,444:
:117:129rV

.S4311-174fA
l.r.111

(%
4

eat



;
Implementing Quality

Primary Education
for Countries in Transition

William K. Cummings
Frank P. Da 11

1995



Cover photograph by G. Pirozzi

Copyright r 1995 by UNICEF

All rights reserved. No part of this publication may be reproduced or
transmitted in any form or by any means without the written
permission of UNICEF. United Nations. New York. N.Y. 10017

ISBN 92-806-3174-4

For further information please rite to.
United Nations Children's Fund
Regional Office for the Middle East and North Africa (MENARO)
P.O. Box 811721. Amman. Jordan

Editorial assistance and camera-ready production
Al Kutba. Publishers. Amman. Jordan

Printed by the Jordan Press Foundation, Al Rai



Preface

If an adequate count could be taken of all the children who never enrol in a
school, who enrol but drop out early, and who complete a cycle of primary
education but still remain virtually illiterate because of the poor performance of
the school. the total number of such educationally deprived children would be an
unhappy surprise for many who consider themselves knowledgeable about
education. The way educational statistics are collected and reported in many
developing countries (and therefore by UNESCO) does not provide a proper
accounting of how adequately children are served by primary education systems.
The very fact is a negative commentary on the state of educational planning and
management and on the educational priorities of many countries. Undoubtedly,
children's deprivation of a primary education remains the most serious basic
education challenge in the developing regions of the world.

UNICEF played a leading role llth its other international partners in
organizing the landmark World Conference on Education for All, held in lomtien.

Thailand. in March 1 9"t) The aftermath of Jomtien saw a sharpening of
UNICEF's focus on basic education, leading to a concentration of effort on
universal primary education to be achieved through pragmatic and diversified
approaches. Early childhood care and education and adult basic education --
including second chance primary education for youth -- were seen as essential
supportive elements in the universal primary education focus.

The authors of the volume provide an account of the evolving strategies of
UNICEF in basic education and present the various policy, technical, method-
ological, and contextual considerations which must be reckoned with in meeting
the challenge of basic education for all The term "countries in transition in the
title is taken broadly to include all developing countries struggling to meet the

learning needs of their people in the context of the profound social change they
are experiencing or are trying to bring about

A dominant theme of the book is the need to adopt a comprehensive
approach in dealing with the challenge of expanding basic education and
improving its quality and relevance -- recognizing the importance of looking at

basic education as a system NN ith interconnected components and the critical
influence of the larger societal context in which the educational system functions
This holistic view contrasts sharply with the approach that puts a premium on a
specific intervention, emphasizes a particular technique or method. or concen-
trates on a particular component of the system, the authors are emphatically

averse to the "silver bullet approach

The long association of both authors with the Advancing Basic Education
and Literac Project and the Bridges Project (supported by the United States



Agency for International Development) and the numerous UNICEF educational
documents and records of experience to which they had access constituted
plentiful sources of operational lessons and practical au idelines; these rich veins
have been mined well by both authors. The concepts and terminologies that have
entered the new lexicon of education in recent years and are treated in the book
will be found useful by practitioners

The authors intended the book primarily for education programme officers
in UNICEF charged with the task of promoting universal primary education. In
the context education for all. I am sure that national policy-making and -planning
counterparts of the UNICEF staff and other international organizations. bilateral
agencies, non-governmental organizations and the academic community con-
cerned with basic education issued will also find this timely volume of practical
value in thcir policy planning and implementation efforts.

Manzoor Ahmed
Associate Director
Programme Division
UNICEF

April 1995
New York

IV
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UNICEF - Education 1

Chapter One

UNICEF AND THE COMMITMENT TO PRIMARY
EDUCATION

Leaders in the field of education gathered in Jorntien, Thailand, from 5 to

9 March 1990 to herald a new era where -every person -- child, youth and adult

-- shall be able to benefit from educational opportunities designed to meet their

basic learning needs." Over 40 years ago, in the Universal Declaration on

Human Rights, the nations of the world asserted that everyone had a right to

education. In the ensuing period, much progress was made: world illiteracy was

cut in half, and the proportion of children enrolled in basic education steadily

increased; by 1990 the average gross primary enrolment rate for all developing

countries had risen to 98 per cent, and the average illiteracy rate had decreased

to 35 per cent.' However, after almost four decades of rapid advance, United

Nations Educational, Scientific and CulturalOrganization (UNESCO) Director-

General Federico Mayor makes the following observation:

The idea ofeducationfor all has now been brought to a halt.

in many nations of the developing world, by the debt crisis

and consequent cuts in government spending. The past few

years have witnessed an unprecedented halt in the growth
ofbasic educational services and a stagnationand deterio-
ration ofeducational quality. ... In nearly ha lfthe develop-

ing countries the goal of universal primary education is

now receding rather than drawing nearer.

The overall position in 1990 was that approximately 130 million children

aged 6 to 11 (60 per cent of them girls) were not attending school, and one in four

adults in the world almost a billion people, and two thirds of them women' --

could not read or write.

Using What Works
The Jomtien World Conference on Education for All was held to provide

educators with a common forum for reflecting on this disturbing reversal. The

delegates recommitted themselves and their Governments to renewed efforts to

I World Conference on Education for (WC EFA), held in Jomtien, Thailand, from 5 to 9 March 1990:

World l kelaration on Education far .411 (No% York, Inter-Agencommission: UNDIvONESCO1

WmId Bank, 1990). p. 3.

2 'nited Nations Children's Fund (1 'NICEF), Strategies to Promote Ca Iv' Education: Policies and

Programmes That Work (New York, 1NICEF. 1991), p. 3.

'N1C El', The State of the World's t'hildren 1991 (New ork, Oxford 1 'ni versi(y Press for UNICEF,

1991), p. 26.



2 UNICEF - Education

move forward, seeking the moral imperative of Education for All (EFA). While
in 1945 few educational leaders had a clear sense of what would be required, the
delegates at Jomtien could draw on nearly a half century of experience. As they
observed, "cumulative experience of reform, innovation, research and the
remarkable educational progress of many countries make the goal of basic
education for all -- for the first time in history -- an attainable goal. -.4 Educators
now have the conviction and confidence that Education for All is attainable when
conditions are right.

Much is now known about what works in different circumstances. What is
required to realize Education for All is to translate the knowledge available into
working strategies tailored to particular settings. This effort should proceed
along four parallel planes: primary education, preschool education, adult educa-
tion and "third-channel or multi-channel learning. This book seeks to
summarize the available knowledge about what works in primary education by
linking particular educational approaches to the challenge of specific local
contexts. It lays out a strategic approach for realizing Education for All that
should be of particular value to UNICEF Education Programme Officers.

The Impact of Education
The United Nations Convention on the Rights of the Child (see box I )

reflects a moral conviction that all who belong to the human family deserve the
opportunity to be literate; without literacy, individuals are handicapped in their
appreciation of culture and experience limitations in both finding jobs and
mastering new technologies.

Box 1
The United Nations Convention on the Rights of

the Child: An Added Dimension

Drafters of the 1989 United Nations Convention on the Rights of the
Child (CRC) drew heavily on the relevant provisions of the International
Covenant on Economic, Social and Guttural Rights (1966) and the UNESCO
Convention Against Discrimination in Education (1960). Many elements
contained in theUNESCO Convention are reiterated in article 28 ofthe CRC:

28. /. States Parties recognize the right of the child to education,
and with a view to achieving this right progressively and on the
basis of equal opportunity, they shall, in particular:

World Conference on Education for All (WCEEA). held in Jomtien, Thailand, from 5 to 9 March 1990

"( ffld Dec lot orwn on Educotron tor .411 (Neu, York. Inter-Agency Commission: I 'NDP 'NESCO I 'NICE!'
World 13ank. 1990), p 2
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(a) Make primary education compulsory, available andfree to all;

(b) Encourage the development of different forms of secondary
education, including general and vocational education, make

them available and accessible to every child, and take
appropriate measures such as the introduction of free edu-
cation and offering financial assistance in case of need;

(c) Make higher education accessible to all on the basis of
capacity by every appropriate means;

(d) Make educational and vocational information and guidance

available and accessible to all children;

(e) Take measures to encourage regular attendance at schools

and the reduction of drop-out rates.

28.2. States Parties shall take all appropriate measures to ensure

that school discipline is administered in a manner consistent with

the child's human dignity and in conformity with the present

Convention.

28.3. States Parties shall promote and encourage international
cooperation in matters relating to education, in particular with a

view to contributing to the elimination of igncoance and illiteracy

throughout the world and facilitating access to scientific and
technical knowledge and modem teaching methods. in this
regard, particular account shall betaken of the needs of develop-

ing countries.

Article 28 contains provisions frequently found in international
instruments promoting the right to education, including the right to compul-

sory and free primary education and access for all to secondary, vocational

and higher education. However, the provisions of this article inevitably
involve some ambiguities with regard to the specific obligations that
signatories have in terms of implementing these principles. One immediate

obligation is to ensure non-discriminatory policies in relation to the

enjoyment of educational rights, notwithstanding the non-availability of
financial resources. The only exception in this regard, in some legal

systems, relates to what may be termed "affirmative action programmes";

these programmes should, however, satisfy various criteria designed to

ensure that their real purpose is to achieve equality rather than to perpetuate

inequality. Although the principle of non-discrimination contained in article

2 of the CRC is applicable in terms of education, the drafters apparently
believed that discrimination in schools was a sufficiently serious problem to

merit stressingthe principle again in the conteid of article 28, which includes

the reference to "equal opportunity".

The immediate effect of article 28 is of considerable potential

importance in the field of basic education. Whatever resources are available

must be allocated to ensure that the right to non-discriminatory education

is enjoyed. This principle deserves emphasis, especially in countries where

the shortage of resources may be used by Governments as a justification
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for not enforcing the educational provisions of the CRC, particularly those
relating to primary education. The importance of this principle is further
reinforced by the factthat women and girls represent two thirds ofthose who
currently lack access to both education and literacy acquisition. An
overview of female education would show that women and girls generally
have limited opportunities, face numerous obstacles, ana receive an
education that is of questionable quality and relevance.

Section 2 of article 28 establishes for the first time in an
international instrument promoting the right to education that school
discipline should be administered "in a manner consistent with the child's
human dignity". This innovation has ramifications that clearly go beyond
the provisions of earlier instruments prohibiting cruel and degrading
treatment of children in schools. Section 3 of article 28, which calls for
international cooperation in matters relating to education, is also innova-
tive. Overall, however, article 28 seems largely to reflect the spirit of the pre-
existing human rights provisions that inspired the CRC.

Article 29 of the CRC contains more detailed provisions in support
of the kind of education that should be made available to ethnic and other
minority groups. The need to provide an education that values and develops
respect for the "child's parents, his or her own cultural identity, language
and values" is considered an important aspect of any educational service.
Article 29 also commits signatories to assist in the full development of each
child's "personality, talents, and mental and physical abilities". Preparing
children to live in a free society "in the spirit of understanding, peace, [and]
tolerance" is another important element in a world of religious, cultural and
ethnic diversity. The provisions of article 29 thus complement and extend
the principles contained in article 28. They also reinforce the notion that
even the smallest group has a right to an education that fully respects its
cultural identity and specific language needs. This is an essential added
emphasis when considering the special educational needs of the numerous
(and often ignored or forgotten) children of minority groups children who
currently lack a basic education.

Source: Frank Dalt, "Basic education as a child right: the challenge of implemen-

tation", in: Innocenti Centre Occasional Paper Series, No. 4 (Florence, UNICEF, 1993).

Distinct from this moral rationale is a growing body of empirical evidence
outlining a practical rationale At the individual level, those who have higher
human capital earn better wages and otherw ise profit from the various

rewards provided by modern societies. Economists often like to distinguish
between the rewards enjoyed by the individuals who have received an education
and those which benefit the society where they live: they typically conclude that
the rewards for both are high -- indeed, often higher than the returns on other
forms of investment. The implication is that greater investment in human capital
by both individuals and Governments tends to be sensible (see box 2)

14
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Box 2
Basic Education and Productivity:

The Ford Automobile Engine Plant in Chihuahua, Mexico

In 1982, Ford buitt a state-of-the-art engine assembly plant in a
mainly agricultural area of northern Mexico. The plant was designed to
produce 500,000 engines annually for export back to the United States. Ford

hired an all-Mexican workforce; applicants had to have completed their
basic education (nine years of schooling) to be considered. Ten per cent of

those who had applied were selected, then screened further on the basis of

a written test (passed by 75 per cent of the applicants), a medical

examination and a personal interview. Once hired, all workers received

training in engine assembly, and once working, received further extensive
training to qualify them for more skilled jobs in the plant.

The results at Chihuahua are imprc ;sive. By 1988, the plant had
become the most productive engine plant in the Ford system. Mexican
workers with a completed basic education were outproducing workers in the

United States and Canada. Quality control in the factory was also higher

than in the other plants. Ford is currently investing another $700 million in

expanding the plant's capacity.

According to Ford management in Chihuahua (Carnoy, 1989), the

math and literacy skills that these young (the average age is about 22)
Mexican people bring to the job as a result of theircompleted basic education

enable Ford not only to m ake them competitivewithAmerican and Canadian

workers, but also to train the most motivated of them to perform a number
of highly skilled jobs. Many of them also go on to take additional schooling

at night and to qualify for higher-level jobs at Ford or elsewhere.

The Chihuahua example and that of another Ford auto assembly

plant in Hermosillo (Shaiken, 1991) suggest that widespread basic educa-

tion makes possible the creation of complex productive activities in devel-

oping countries, and that these activities can be competitive in world
economic markets, paving the way for sustained economic development.

They also suggest that without basic education it would be difficult, if not

impossible, to produce these more complex industrial products.

Source: Martin Camoy, The Case for Investing in Basic Education (New York,

UNICEF, 1992), p. 27

A growing body of evidence is emerging which spells out the nature of the

social returns of an investment in education. Figure 1, summarizing a computer

simulation model, helps to illustrate some of these connections. The figure

outlines the findings of an extensive examination of the interrelationships

Luis A. Crouch. Jennifer E. Spratt. and Luis M. Cuheddu, "Examining social and economic impacts

of educational investment and participation in developing countries: the Educational Impacts Model (EIM)

approach." BR1LXiES Research Report Series .Vu. 12 (C.unbridge. Massachusetts. Ilarvard Ingtitute for

International Del, elopment. April 1992).

1. 5



6 UNICEF - Education

between a large number of cross-national economic, social and educational
indicators for the 20-year period ktween 1965 and 1985. The analysis was
restricted to 80 of the poorer countries in the world; the impact of education is not
as powerful in the more developed countrik,s, simply because many of the
variables reviewed here are more fully developed in those settings, and hence less
amenable to change.

Figure I. Educational Impacts Model (ElM)

Family
planning

Population
indicators

Lag

Education
supply-demand

factors

Physical
investment

Labour
force

Source: Luis A. Crouch, Jennifer E. Spratt, and Luis NI. Cubeddu, "Examining social and economic impacts
of educational investment and participation in developing countries: the Educational Impacts Model (EIM)
approach," BRIDGES Research Report Series No. 12 (Cambridge, Massachusetts, Harvard Institute for
International Development, April 1992).

The following are some of the key relationships discovered in the analysis
(starting at the top centre of figure I):

Increasing the budgetary allocation for" primary education im-
proves enrolment levels. Every percentage point increase in the share
of gross domestic product (GDP) allocated to primary education is
associated with an increase in gross enrolment ratios of nearly 20 per
cent. This is facilitated by improved internal efficiency and reduced unit
costs. Other factors such as per capita income, culture and degree of
urbanization have a rather weak influence on enrolment ratios relative
to that of increases in budgetary allocations.

16
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Increases in female enrolment are associated with decreases in the

fertility rate. If accompanied by a strong family planning programme,

every 20 percentage point increase in female enrolment is associated

with a decrease in fertility of 0.5 children. The maximum effect,
however, takes some 20 years . High male enrolment has little measur-

able effect separate from high female enrolment. Figures II and III

illustrate the relationship between fertility rates/population growth and-

female enrolment rates.

Figure II. Socio-Economic Indicators
for the Middle East and North Africa Region

TOTAL FERTILITY RATE (TFR) FOR COUNTRIES WITH LESS THAN 80% NET ENROLMENT RATES (NERs) 1994

Libya -4% 1!!,!E=01 6 4%

S.Arabia -18% 6 8%r
Morocco -28% 4 4%

Yemen -33% 7 7%

Sudan 6 1%-36%

Djibouti -43% 6 4%

IONERs BELOW 80% EITFR

Sources U.1ESCO Wood EducaPon Report 1993 (Pans UNESCO. 19931. and UNICEF.MENARO 1994

Figure III. Female Education and Population Growth
SELECTED COUNTRIES 1991

Burkina Faso 6.5 I J 0 1

Sudan 6.4 I -1 0.4

Nepal 5.7 r .7= 0.9

Pakistan 6 2 I 1 0.7

Brazil 3 3 I I 3.1

Ecuador 4 1 I I 4.2

Philippines 4.1 t___. I 6 4

8 7 6 5 4 3 2 1 0 1 2 3 4 5 6 7 8

DroFertility rate (%), 1990

Mean years of female schooling

Sources UNICEF Th0 Stale of the World s Children 1991 (New York, Oxford University Press (or UNICEF.

1991). UMW Human Development Report 1991 (New York. UNDP, 1991)
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Female education is associated with reduced infant mortality. Every
20 percentage point increase in the female secondary enrolment rate is
associated with a drop in infant mortality ofsome 30 children per 1,000.
Again, male education has no measurable effect apart from female
education. No other socio-economic variables (e.g., potable water,
level of urbanization or per capita income) were found to have as strong
an effect as female education

Female educational participation is associated with an increase both
in the age at which females marry and in the likelihood that they will
participate in the labour market. The impact, though, is not as
dramatic or consistent as is the case for some of the aforementioned
linkages.

Educational participation is associated with increased life expect-
ancy.

Budgetary allocations to education compete well with other forms
of social investment. Budgetary allocations to education (as a share of
national income) affect economic productivity approximately as much
as allocations to overall investment. Thus, assuming a constant policy
environment, and within the range estimated, educational "consump-
tion (which is how it is classified in national accounts) is roughly
equivalent to investment as traditionally defined and measured in
national accounts. However, the returns on education take considerably
longer to realize than do the returns on more traditional forms of social
investment.

The social returns on basic education appear to be higher in the earlier than
in the later stages ofdevelopment, as is illustrated by the studies of Kenya's urban
labour force presented in box 3

Education is also known to affect levels of social and political participation.
More educated citizens tend to become more deeply involved in local community
organizations, particularly those that have an impact on the quality of life. An
educated person is more likely to become involved in social services, to sit on the
board of the local government council, and to participate in community endeav-
ors. An educated person is also more likely to become informcd about local and
national developments and to vote in elections. Education thus serves to support
the vital social and political institutions that provide stability to the often fragile
structures of newly democratized societies.

6 Martin Camoy, The Case pi- Investing in Basic Education (New York. I NICEF, 1992).

Is
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Box 3
Rates of Return to Basic Education in Kenya:

A Tale of Two Decades

Two studies conducted in Kenya under the auspices of the World

Bank, one in the 1960s and the other in the 1970s, show how primary and

lower secondary education serve as key elements in the economic growth

process. The first of these studies surveyed workers in three Kenyan cities

in 1968 and estimated rates of return for various levels of education,

correcting for socio-economic background and other factors (Thais and

Carnoy, 1972). The rate of return for basic education (up to Standard 7) for

males at that time was 26 per cent when only private costs were taken into

account and earnings were corrected for socio-economic background
differences, and 18 per cent when public costs were also included. When

adjusted for differential socio-economic background and ability (exam score

differences), the private rate fell to 18 percent and the social rate to 14 per

cent. The corresponding rates for lower secondary school (Forms 1-4) were

19 per cent (private) and 18 per cent (social). All of these rates are high,

reflecting the significant contribution of education to Kenyan productivity in

the 1960s. The second study involved a survey of workers in Nairobi in 1979

(Knight and Sabot, 1990); it was found that rates of return for primary

education had fallen more than secondary rates, which, even when cor-

rected for ability differences, were still about 14 per cent (private).

Source: Martin Camoy, The Case for Investing in Basic Education (New York,

UNICEF, 1992), p. 31.

In sum:

Basic education is a sound social investment.

The returns on primary education are generally greater than those on

secondary education or higher

The returns on girls' education tend to be higher than those on boys'

education.

There are compelling moral reasons for promoting basic education for

all.

It is essential to keep in mind, however, that the impact ofbasic education

is not realized overnight, but rather shows up over the long term. Education is

different from most other forms of investment; those in business circles who

expect short-term returns and those in other development sectors such as health

and nutrition who can see the impact of their work in a few weeks or months must

make adjustments in their time-frame expectations as they move into the

educational arena. This cautionary note applies directly to UNICEF Programme
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Officers, who in the past may have enjoyed the thrill of immediate returns. As
UNICEF becomes involved in educational improvement, expectations will have
to be adjusted to fit the process-driven reality which constitutes the learning cycle.

The Challenge: A Macro Perspective
The biases of the modern State are less evident in good times, when the

economy is thriving and the Government can spare resources to accommodate
various interests; however, when the modern State faces hard times, it is liable
to turn inward and focus on its core interests and clients, neglecting the periphery.

For much of the period from the Second World War through the early 1970s,
most national economies enjoyed relatively stable growth, and Governments
enjoyed a steady increase in reVenues. Education benefited from this growth;
expanding government budgets resulted in the expansion of educational facilities
-- and in most nations, in an increase in pupil enrolment ratios.

Regional disparities. Figure IV provides a comparison of trends in
primary level pupil enrolment ratios for the Middle East and North Africa. In
all of the major regions of the world, the ratios steadily increased through at least
the early 1970s. African levels were initially lower, however, and therefore did
not climb to the same level as the other regions. Europe, North America and Latin
America had relatively high levels from the beginning, and thus did not experience
much change.

Figure IV. Primary Education Indicators
for the Middle East and North Africa Region

NET ENROLMENT RATES (NERs) BY GENDER 1994
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Events such as the "oil shock during the 1980s led to a major interruption

in the upward trend. As Governments faced a levelling off of revenues, they had

to make hard choices with respect to priorities. According to one study, these

choices more often than not involved a reduction in real expenditures for

education. ' In over half of these countries, educational budgets declined in real

terms, and in approximately a quarter of them, enrolment gains were exceeded by

population growth. In several countries, the ravages of war, disease and famine

also contributed to the setbacks.

With the levelling off or decline in educational expenditures, and also as a

result of population growth and the increase in the number of school-aged youth,

enrolment ratios tended to stabilize -- or even (in several cases) to decline. A

recent UNESCO study indicates that over the 1980s period, enrolment ratios for

the primary level decreased in 26 nations and showed no advancement in another

23.8 This pattern of stabilization has continued into the 1990s, even as the world

economy has begun to improve. Thc cross-national educational gaps that once
seemed to be narrowing are thus a new area of concern.

A recent UNICEF-sponsored analysis of Africa proposed an initial break-

down of national contexts into three groupings: "Group A represents the group

of countries Nith net enrolment rates below 50 per cent, B those with net
enrolment rates above 50 but bulow 70 per cent, and C those with net enrolments

above 70 per cent. 9 According to this analysis, the nations in Group A will

require a different policy emphasis than those in B or C.

Girls and women are neglected. In virtually every region of the world,

girls' education lags behind that of boys, and more women than men are illiterate.

These disparities are most evident in developing countries(see figure V) and are

particularl acute in those regions and countries with low enrolment ratios.

Consider the following statistics:

In 1990, about 130 million children had no access to primary school,

of these, 81 million were girls.

About two thirds of the world's estimated 948 million illiterate adults

are women

Keith 1.ewin, Angela Little, and Christopher Colclough. "Adjusting to the 1980s: taking stock of

cducation.il expenditure, in: 1DRC, Financing Educational Development, the proceedings of an international

seminar held in Mont Sainte Marie. Canada. from 19 to 21 May 1982 (Canada, IDRC. 1982).

8 Gabriel Carceks, "World literacy prospects at thc turn of the century: Isthe objective of I .iteracy for All

the Year 2000 statistically plausible?" Comparative Educ arum Review 34 ( (February 1990). pp. 4-20.

4 Frank Dail. "Basic education: an investment in a better African future. "in:Africa's Children..4frica's

l-Wurc Riwkground Sectoral Papers (New York, UNICEF OAL'. 1992).
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In at least 29 countries during the period 1986 to 1989, less than 30
per cent of the women could read and write. In five developing
countries, female literacy rates were lower than 10 per cent.

In Sub-Saharan Africa, the gross primary enrolment rate declined
from 77 per cent in 1980 to 71 per cent in 1985.

Nearly one third of the children in the world who start first grade are
likely to drop out before completing fourth grade.

During the period 1986 to 1989, the gender gap in primary school
enrolment was approximately 29 per cent in South Asia, 20 per cent
in Sub-Saharan Africa, and 18 per cent in the Middle East. '°

Figure V. Primary Education Indicators
for the Middle East and North Africa Region

THE GENDER GAP CURRENT NET ENROLMENT RATE3 FOR 1993

20%

15%

10%

5%

0%

8%

17°,0

,co

0
,r litKL I ME NARO '953

(O
.) co cu .z.-.>, 18 =.o o

P
`c 0
U)

a)

F-
2
2

Rural areas are neglected. It should be kept in mind that aggregate
national statistics are based on summations of local statistics. When national
totals decrease, it is often the case that some areas decline faster than others. In
the recent downward shift in enrolment ratios it turns out, at least for some
countries, that the peripheral or rural areas have suffered sharper declines than
have the central or urban areas.

I° UNICEF, Strategies to Promote( hrls'Education: Policies and Programmes That Work (New York,

UNICEF, 1991), pp. 3-4.
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In large nations, those in rural areas -- particularly they are at some

distance from the capital -- are most likely to be peripheralized. The Indian

subcontinent (see box 4) is somewhat of an extreme case: in 1981, 67.3 per cent

of rural young people in India aged 15-19 were illiterate compared with 34.9 per

cent of urban young people. in nearby Pakistan. the difference was even more

extreme. at 82.6 versus 53.1 per cent. In rural Pakistan. 92.7 per cent of rural

females 15-19 years old were illiterate!" While physical distance from the centre

is a critical determinant of peripheralization, it is also often the case that large

numbers of peripheralized can be found near the centre -- in shanty towns,

townships, or. as in the United States, in urban ghettos.

Box 4
Primary Education in India:

A Situation Analysis

Despite the expansion of primary education under British rule during

the preceding 130 years, only one child in three between the ages of 6 and

11 was enrolled in school around 1947; the rates of wastage and stagnation

were very high, and the quality of education was quite uneven. This low start

made the Constitutional injunction of elementary education an unusual
challenge. It was perhaps easier to open more schools under government

or semi-government auspices than to getchildren enrolled, or to make them

attend and to achieve. The total enrolment in Classes I to V increased from

around 20 million (about 38 per cent of the relevant population) in 1951 to

some 80 million (about 84 per cent) by 1981. This "gross" ratio of enrolment

was reported to have been over 97 per cent by 1988, with "over age" and
"under age" accounting for the "grossness" reckoned at about 25 per cent.

Though enrolment is not the same as education (or even attendance),
changes in the ratios point to a trend: it seems to have moved faster in the

1980s than in the preceding decades. This trend is reflected in girls'
enrolment as well.

The discrepancy between data collected by the Departments of
Education and the data collected under the census is acknowledged. The

Fifth Educational Survey (1988) gives the impression that the gap between

enrolment and retention is declining. There are, however, problems with this

impression. One problem is that some of the least literate States appear to

be ahead of the traditionally more literate States in the context of children's

retention in schools through the primary years. For example, the enrolment

in Grades II and III as a percentage of Grade I is reported to be higher in
Madhya Pradesh (MP) and Uttar Pradesh (UP) than in Tamil Nadu and
Maharashtra; the significant number of students who have to repeat the

same grade may possibly contribute to this picture. Under normal circum-
stances in the context of children's retention in the second and third primary

years, one would classify MP or UP with Rajasthan, Bihar, and Andhra

Gabriel Carceks, op. p. I 7.
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Pradesh. No radical or even modest reforms in MP or UP have taken place
to raise them to the category of States where Tamil Nadu and Maharashtra
belong.

Girls' enrolment as a proportion of total enrolment at the primary
level increased from 17 per cent in 1950/1951 to 35 per cent in 1987/1988.
However, the number of girls at the primary stage as a proportion of all girls
in the relevant age group showed no significant improvement during the
1980s. In fact, the number of girls not attending school increased during that
period, and has continued to do so. And despite the steady increase in
participation, a vast majority of the scheduled caste and tribe girls remain
out of school. Total absolute enrolment among girls is still !ow, 'and the
gender gap even at the primary !evel has not yet begun to narrow. The
educational participation of girls is substantially lower than that of boys in
all States except Himachal Pradesh, the north-eastern States, Goa, Kerala
and most of the UniLn Territories. This pattern is broadly reflective of the
degree of gender equality prevailing in each State.

The pace of expansion has been unprecedented and has created
problems of quality. In an earlier era, schools were organized on the initiative
of local communities as a result of expressed demand; however, primary
education has undergone linear expansion, largely under government
responsibility or because of its aid. Of the several consequences that have
ensued, one has been the increasing (absolute) number of children not
making itto the next grade or dropping out of the system altogether or, linked
to both of these, not wanting to be enrolled in school. This central problem
has persisted, despitea steady increase in the proportion of children moving
up from the primary to the next stage. This situation has been exacerbated
by a number of other factors such as the bureaucratic culture pervading the
educational system across the country, material poverty in the home,
parental perceptions of the value of education, and social values regarding
the role of women and the education of girls, which is perceived to be even
"costlier" than that of boys. In fact, through the years of development and
planning, warning signals have periodically come that the reality in the field
of basic education has been at wide variance with the policy aims, and the
backlog in the absolute number of children not receiving education has been
increasing.

While a large proportion of children do enrol in schools, the high drop-
out rate (as well as the low levels of achievement by those who continue in
the system) is a major concern in primary education. It is estimated that over
50 per cent of the students currently drop out by the end of Class V. The
Approach Paper to the 8th Plan puts the drop-out rate at 70 per cent between
the ages of 6 and 14.

It has been computed that the number of 6- to 14-year-olds out of
school increased from 29 million in 1966 to 48 million in 1978, and to 75
million in 1981. Of these 75 million, 65 million are ,n rural areas, and 37
million are rural girls The rapid increase in the number of children of this
age and low grade-transition rates have evidently complicated the task of

24
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achieving policy goals. Most of the States with a relatively large concentra-

tion of their population in the 6-11 age group are also educationally
backward, and have low levels of income as well as high dependency ratios

(defined as the number of children 0-14 years per 1,000 persons aged 15-

59). For rural areas, the proportion of children between 6 and 11 varies from

16.16 per ceni of the total population in Bihar to 11.75 per cent in Kerala.

The resource needs for quantitative coverage through expansion of the

network of primary schools in the seven States of relative educational
backwardness (Bihar, Rajasthan, Uttar Pradesh, Madhya Pradesh, Orissa,

Andhra Pradesh and West Bengal) would be enormous to say nothing of

the efforts required for the qualitative improvements necessary to ensure

participation and achievement. There is evidence that, though education in

government schools is free in that there is notuition fee, many parents are

not able to meet the private costs of education, not least the opportunity

costs. According to age-specific literacy rates in the 1981 census, while the

number of literates in the age group 5-14 grew by over 48 per cent between

1971 and 1981, the number of illiterates in this age group also grew by about

23 per cent (or 2.6 million).

It can be argued that the emphasis on mechanical literacy may be

at the heart of the well-researched yet poorly understood problem of early

elimination, better known as the high drop-out rate. The pre-literacy tasks

children are required to perform in primary schools take too much time and

energy during the first year of school and do not offer any immediate reward

in the form of satisfaction in having read something worthwhile or interest-

ing. This seems to prove frustrating enough for a large proportion of children,

especially those lacking a reading environment at home, to grow indifferent

to school and eventually stop attending it. The sharp difference between the

enrolment figures for Grade 1 and Grade 2 given in the data justifies this

view. The following table presents Grade 2 enrolment, expressed as a

percentage of Grade lenrolment in some of the States (Madhya Pradesh

and Uttar Pradesh are omitted due tothe doubtful reliability of their data):.

Andhra Pradesh 64.9

Assam 55.8

Bihar 57 8

Gujarat 73.0

Kerala 77.9

Maharashtra 77.3
Rajasthan 47.6

West Bengal 56.3

According to the 1981 census, 97 million children in the age group

6-11 constituted over 14 per cent of the population. Computing from the

census data the number and distribution of the children not attending school,

only about 46 million children (aged 6 to 11) attended school, the overes-

timates of schuul enrolment in educational statistics notwithstanding.

Source: UNICEF, Children and Women In India: A Situeon Analysis (India,

UNICEF, 1990).

4.0
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Some cultures fare better. Somewhat independent of rural-urban varia-
tions are the disparities existing among distinctive regional cultures. As already
noted, overall enrolment rates in India are comparatively low. especially in rural
areas. However, in the State of Kerala, despite the primarily agricultural focus
of the economy and the predominant pattern of rural residence, nearlyall children
enrol in the primary grades. and 88 per cent of the age cohort are enrolled in
secondary schools. Kerala thus has a literacy rate of 70.4 per cent, or twice the
national average.' =

Two factors may account for the high literacy rate in Kerala. While the
predominant religions in the Indian subcontinent are Hinduism. Buddhism and
Islam. Christianity is predominant in Kerala, and the Church has long been
involved in the education of youth. In addition, the Communist Party, which has
a strong commitment to popular literacy, has often commanded a leading position
in Kerala politics.

In man). nations there are particular subgroups that place greater emphasis
on education than do the mainstream groups. These subgroups have traditionally
valued hteracy as a means for appreciating their religious heritage, and now, in
the modem period, rely on education as a means of social mobility: the Parsis of
India. the Chinese throughout South-East Asia. the Jews in Europe. the Tamils
in Sri Lanka. the Japanese in the Americas, and the Indians in Africa are notable
examples. Thus, even within nations. there is not only a rural-urban split, but also
important ethnic and cultural differences that require examination.

The Challenge: Focusing on the Under-served
Onc of the clearest lessons that has emerged from the past four decades of

educational development is that modem educational systems are biased in favour
of certain privileged groups and against others, particularly the following: girls;
"the poor; street and working children; rural and remote populations; nomads
and migrant workers; indigenous peoples; ethnic, racial. and linguistic minori-
ties: refugees; 11 "those displaced by war; and people under occupation." 4

Modem schools are relatively effective in reaching out to the children whose
parents participate in the modern sector. These parents have homes in densely
settled areas where there arc Many schools nearby as well as public transportation

2 Myron Weiner, The ('Iuld and the State in India (Princeton. Princeton1'MYersitv Press, 1991). p 175

1 ['rank Dall. "Basic education as a child right: the challenge of implementation." in Innocenti 'entre
casional Paper Series, No 4 ( Florence. INICEF. 1993 )

II World Conti:I-dice on Fdticat ion for All(WCEFA). hdd in Joan en, Thailand, front 5 to 9 March 1990'
"orld )(A./oration on tducauon lor.-111 (New York. Inter-Agency Commission: NM 'N FSCO I NICEF

World Bank, 1990), p. 5. r.
U
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to still other schools. The parents follow daily schedules that facilitate their

sending their children to school, and in the home are books, radios, and often even

television, as well as parents who understand schools and much of what is taught

in them.

As modern education attempts to reach outside of this privileged group to

the rest of society, however, it often falters. The challenge facing the committed

educator is to select educational initiatives known from experience to be effective

in reaching out to the under-served, or to devise new ones if no such initiatives

exist. This book is meant to help the educator who intends to respond to the

challenge of reaching out and connecting with those children neglected by

conventional modem schooling.

Towards a Strategic Approach
In the earlier decades of educational development, many initiatives were

spontaneously developed, drawing upon hunch, inspiration, and thc whims of

well-heeled donors; some worked, but many did not. Today's conservatism in

educational reform is one of the legacies of these earlier decades of failed

experimentation.

An additional legacy, however, is the documented record of these experi-

ments Forty years of cumulative knowledge about educational initiatives has led

to the development of certain principles. Initiatives that work do so because they

fit their context. Drawing upon this cumulative experience, it is possible to

develop guidelines linking particular initiatives to the nature of their context.

This linkage is what is termed the strategic approach to educational reform.

Context. The first step in the strategic approach is to analyse the local

context of the intended initiative; the UNICEF Comprehensive Education

Analysis can often provide a useful background for this exercise (see box 5). In

the contextual analysis, which is reviewed in chapter two, the educator focuses

on the elements of the demand for and the supply of education.

Box 5
UNICEF Comprehensive Education Analysis

UNICEF has a two-part methodology for assisting Education Advis-

ers in analysing the development needs and opportunities of an education

system. Comprehensive Education Analysis is a systematic, detailed
analysis of the entire education system that takes four to eight weeks to

accomplish. Situation Analysis .. a highly collaborative, longer-term, less

formal strategy used to help refine issueswithin target areas of opportunity.

The purposes of a Comprehensive Education Analysis include the

following:
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Establish databases and methodological models for improving the
systematic planning for human resource development within a
country.

Identify the areas of most serious need and the constraints on the
option for change.

Specify particular areas where new allocations, or reallocations of
present resources, can promote the most cost-effective changes.

Provide a basis for long-term improvements in the planning, imple-
mentation and monitoring of human resource development.

Provide a basis for advocacy for funds, for the mobilization of
resources, and for policy change.

During a Comprehensive Education Analysis, all ofthe components
of the sector (preschool, primary, secondary, vocationalttechnical, and
higher education) are analysed in relation to each other and to the broader
context of the country, especially the latter's economic conditions and
capacity to manage the education sector. An objective of the Analysis is to
encourage the use of relevant and current information for planning, policy
formulation, and resource allocation.

The following four characteristics best describe Comprehensive
Education Analysis:

Comprehensive. The Analysis examines the entire education sys-
tem, even if UNICEF activities are only to be targeted at selected
subsectors. Only as the interrelationships among subsectors are
understood can effective development activities within any one of
those subsectors be planned.

Systematic. Within an Analysis a common format is followed forthe
subsector chapters. Whenever possible, the same chapter outline is
used for all countries. The common format across countries in-
creases the probability of identifying problems common to all of
them. It provides a basis for assessing whether interventions tried in
one country would be appropriate in others. Further, it provides
comparable data for designing regional activities to address prob-
lems common across a geographical region.

Participative. The conduct of the Analysis requires the extensive
participation of host country personnel in the entire process and
intensive collaboration between government ministries and the
Analysis team; local and expatriate experts work together on this
team, helping to identify sources of data, reviewing drafts of all
chapters, and discussing recommendations.

Data-based. The Comprehensive Education Analysis is built on the
collection and synthesis of data already available within a country.
These data are gathered from published and unpublished reports

28
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and interviews with people knowledgeable about the education
sector. This sometimes involves working from data of a low or
unknown quality. The advantage of this approach, however, is that

arty subsequent discussions with the Government about recommen-
dations are grounded in the Govemment's own data.Disagreements
about conclusions and recommendations can then be based on
disagreement over the substance of what is being recommended
rather than overthe acceptability of the data on which the recommen-

dations are based.

The Comprehensive Education Analysis Process

Deriving a final set of defensible conclusions and recommendations
requires adherence to an analytically sound process, which involves the

following eight steps:

Preparation. The first step in any complex process is preparation;
requirements for the Analysis include preparing the L. iris of refer-

ence, clarifying what work is expected, arranging local logistics, and

organizing the budget.

Data collection. Comprehensive Education Analysis is only useful

when it is based on current and relevant information. Data collection

is an important first part of the process, and involves gathering
available information but generally not the conduct of basic surveys.
Team members have to use both published and unpublished data
and documents, which should be supported by interviews with
individuals knowledgeable about education. Although most of the
data collection will be done at the beginning of the Analysis, some
will continue throughout the study period. Data that are more current
sometimes become available nearthe end of theAnalysis and should

be included to the extent feasible,.particularly if they are significantly

different from earlier information.

Data analysis. Once the data are gathered they can be analysed,

which means that they can be organized and examined critically for
their interpretation. For example, if enrolments are decreasing each

year while the number of school-age children is increasing over the
same period, it suggests that further investigation of this situation is

needed. The point being made here is that merely collecting

available data is not sufficient for an Analysis.

Identification of issues and constraints. Analysis of the data will

identify both the strengths and weaknesses of an education system.
These can be described with regard to the data from a single
subsector alone or in relation to the economic analyses and data for

other subsectors.

Conclusions. The conclusions summarize the results of the Analy-

sis, and must be based on the data and their analysis. Conclusions
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should not merely represent the opinions of a team member or of an
influential member of the education sector.

Recommendations. The recommendations provide options for
addressing any problems or concerns identified through the analyti-
cal process. In addition to the set of prioritized recommendations to
reach the subsector, it is very important to have a synthesis which
gives recommendations, also in order of priority, for the entire sector.

Review. Among the characteristics of the Comprehensive Educa-
tion Analysis that make it different from the assessments conducted
by many other groups is the emphasis on developing the draft of each
chapter in the field and conducting formal reviews ofthose drafts with
the entire team and with the I nterministerial Review Committee.
Frequent and careful reviewing of the Analysis during its develop-
ment is an important part of the process. The reviews by the
Interministerial Review Committee should be carried out not only at
the end of the assessment but also during the process, as this
provides an opportunity to ensure that the data and their interpreta-
tions are correct; it also helps to ensure that key government
personnel understand the findings and recommendations of the
Analysis.

Revision. Based on the review process, there may be a need to
correct or amend portions of the Analysis. At the end of the Analysis
it is important to make final changes that reflect the most accurate
data and interpretations.

Source: UNICEF, Training Resource Manual for a Flexible Training Program in
Comprehensive Education Analysis (New York, UNICEF, 1992).

Priorities. The second step in the strategic approach is to assay priorities.
both as perceived by local leaders and as can be inferred from objective
observation ofthe situation In chapter three, drawing upon the Jomtien dialogue.
five likely priorities are identified: access, equity, learning acquisition, relevance.
and efficiency. These priorities arc shaped by the context; for example, acccss
and equity priorities are most likely to appear in a context of short supply,
whereas inefficiency is more common in a context of full supply.

Components of educational initiatives. Experience with educational
reform makes it clear that many past efforts have failed because they have been
too narrowly conceived, focusing on only one component such as textbooks,
teacher training, or school management, with a failure to consider the ramifica-
tions of this limited intervention for othcr components. The implication is that
effective intervention involves a package of integrated components; the third step
in the strategic approach is to identify the contents of this package. Chapter four
presents, in outline form, the full range of components that an educator might
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draw upon. Chapters five through seven provide illustrations of the way these

components can be combined to respond to different context-priority combina-

tions.

Implementation. Designing and launching a promising initiative is an
important beginning to educational improvement. However, many initiatives fail

because the reformer pulls back once the initiative leaves the design room. It is

only at this stagc that the hard work begins. Perhaps the greatest challenge in

educational improvement is that of seeing a good initiative through to full-scale

implementation in the face of countless obstacles.

The strategic approach builds on cumulative experience, but this does not

mean it is backward-looking. Rather, the aim is to outline a pattern of thinking

that can help in planning for the future. It should be noted that the order and
language of the following chapters closely parallel those found in the UNICEF
Policy and Procedure Manual Ihr Programme Operations.

The Comparative Advantage of UNICEF
From its inception. UNICEF has championed the humanistic approach to

development. The UNICEF Charter highlights the concern with developing the

**whole child, and throughout its history. UNICEF has searched for innovative

strategies to accomplish this mandate. In its early years, UNICEF was an
emergency relief agency focusing on child health and nutrition, on maternal and

child care, and on dealing with the severest forms of child distress in the war-torn

Member States of the United Nations after the Second World War. In view of
these priorities and the temporary nature of the agency, education was not a

programme element. However, once UNICEF became a permanent agency and

began to broaden its geographic coverage, it started to recognize that issues of
child health and nutrition could not be divorced from other areas of child
development, including education. This recognition gave rise to the whole child

philosophy, and some preliminary exploration of involvement in the education

sector

The initial involvement of UNICEF was closely coordinatedwith UNESCO

and primarily resulted in the funding of teacher training, selected curriculum and

textbook projects, and some non-formal literacy and school facilities projects. In

the early 1970s, UNICEF began to re-examine these efforts, and concluded that

they mainly benefited secondary education and older children, while the core

concern of UNICEF was with the young child -- particularly the female child.

UNICEF also came to a greater appreciation of the distinctiveness of its approach

(see below) relative to that of UNESCO or the other multilateral agencies:
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A clear commitment to serving the basic needs of children.

A decentralized pattern of organization, with primary attention given
to the priorities of host countries rather than to the dictates of a central
planning bureaucracy.

Flexibility in local programming.

These distinctive features placed the organization in an advantageous
position for addressing the challenge of basic education. However, throughout
the 1980s, UNICEF avoided undertaking a major initiative, believing it could
better use its scarce resources to realize other priorities.

Now after Jomtien, however, UNICEF is poised to devote increasing
resources to basic education. Not long after the Jomtien Conference, UNICEF
convened the World Summit for Children, which reaffirmed "the right of the
child to education and stressed the importance of specific measures for early
childhood development, basic education, adult literacy, vocational training, and
the enhancement of all educational channels.'5

By the year 2000, UNICEF expects to increase its allocation for education
from the current level of 9 per cent to 20 per cent of its total expenditures. In
keeping with this goal, many new positions are being established for Education
Officers in the various national offices. Educators around the world are now
looking to UNICEF to place its distinctive imprint on the EFA initiative.

Towards a More Integrated Global Approach

The priority. The UNICEF mandate -- to help protect the lives of children
and promote their development -- cannot be fulfilled without education. Educa-
tion is decisive in every child's welfare; it remains a fundamental human right and
is the single most important tool for social and economic development. Educa-
tion, like health and nutrition, is a matter of life and death.

The policy. The absence of acceptable-quality primary education remains
a serious problem in most parts of the developing world. UNICEF encourages a
broad vision of basic education and has selected universal primary eduCation
(UPE) as the priority for its EFA efforts, with girls and women as special target
populations. Early childhood development and adult education serve as support-
ing strategies, though the relative emphasis and combination of activities will
vary from country to country.

The educational goals.The 1990 World Summit for Children, in its plan of
action for the survival, protection and development of children, set the following
basic education goals for the year 2000:

I a I ICEF. H in-lc/Declaration on the Survival. Protection. and Development ofChildren. held in New

York from 29 to 30 September 1990; and the "United Nations Convention on the Rights of the Chilcr, in:The

State of the World's Children. 1991.... pp. 51-96.
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Universal access to basic education and the completion of primary
education by at least 80 per cent of primary-school-age children.

Reduction of the adult illiteracy rate to at least half of its 1990 level
(the appropriate age group to be determined in each country); with
emphasis on female literacy.

The mid-decade (1995) goals were established as intermediate milestones
for progress towards the decade goal of basic education for all. These goals are
to reduce the following gaps by one third:

Primary school enrolment and completion rates in 1990 (specifically.
these goals incithie universal enrolment. and the completion ofprimary
education by at kIst 80 per cent of school-age children).

Primary school enrolment and completion rates for boys and girls in

l 990

The mid-decade goals focus on the achievement of UPE, recognizing that
the most effective approach for tackling illiteracy is to make primary education

universal and effective

Primary Education: The Heart of Basic Education
The main delivery.systemfbr the basic education qfchildren
outside thefamily is primary schooling. Primary education
must he universal, ensure that the basic learning needs of
all children are satisfied, and take into account the culture,
needs, and opportunities of the community Supplementary
alternative programmes can help meet the basic learning
needs of children with limited or no access to .fbrmal
schooling, provided that they share the same standards of
learningapplied to schools, andare adequately supported

f all children had access to a good-quality and relevant primary education,

over time adult literacy programmes would be almost unnecessary: neither would

there be the tremendous gap that prevails between male and female educational

levels, nor the massive phenomenon of repetition that characterizes educational

systems worldwide. Furthermore, research has demonstrated the positive effect

on development that results from investments in education. i.c smaller families.

improved health, increased income, increases in the age of marriage and child-

bearing. child spacing. increased agricultural productivity, and improved nutri-

tional status

Wor Conference on Edut:ation lin ,AS ( WC P. FA). held in !mitten, Thailand, from 5 to 9 Ntarch 1990

ll'orld tet. laration on Education lor;111 (New York. Inter-Agency Cortirnissi on. UN DWI MO 1 'N IC E F

World Bank. 1990)
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The above explains why participants at the Jomtien Conference defined
primary education as the **cutting edge- of basic education and as the principal
means for children to have access to it.

Achieving UPE: Key Considerations
UPE is a major development challenge in many of the developing countries

and is the main goal for UNICEF in this decade. Reaching this goal implies the
formulation of strategies reflecting some key considerations, including the
following:

Adopting a systemic and holistic approach to basic education and
development. Basic education activities must be considered in their
entirety so that improvements to the system may be made in ways that
complement and supplement existing parts of the system. Basic
education must be linked to other areas critical to children's and
women's well-being such as health, sanitation, nutrition and the
environment, because education is a key factor in overcoming the three
main problems facing the world today: poverty, population growth,
and environmental deterioration.

Building a unified but diversified primary education system. The
formal school system, by itself and as it is, cannot cope with the UPE
task. Alternative and complementary approaches must be included,
adapted to the needs and circumstances of those unrcached or poorly
served by regular schools. Working towards a unified system, where
unified does not mean uniform, is a must if the UPE goal is to be
reached.

Expanding while improving. Reconciling quantity with quality has
been a dilemma of education systems worldwide. The experience and
knowledge gained in the last three decades show thc need to see
quantity and quality not as options or sequential stages, but as two
sides of the same coin. Countries which have accelerated expansion
without regard for ensuring an acceptable standard of performance of
schools have found that mere expansion results in wasted educational
investments. It is essential and possible to achieve both quantity and
quality simultaneously.

If empowerment qf people through knowledge is
an important goal of basic education, then there
is a strong case .for -affirmative action- in
support qf expanding basic education fbr girls
and women, the victims gfage-old discrimination
in most societies. This is an article qffaith _for
UNKTF, because we know.from our own experi-
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ence that all the gains that have been made in the
past decade in saving the lives of millions of
children and improving the health and well-being
of children and mothers cannot be sustained and
cannot be advanced.ffirther without primaty edu-
cation, literacy and basic knowledge for better
living for girls and women.'"

Focusing on female education. Girls constitute the majority among
those systematically excluded from primary education opportunities.
Reducing the gap between boys and girls in enrolment and continua-
tion in school is therefore critical within the UPE thrust. Girls need to

have not only equal opportunities to enrol but also equal learning
conditions, free of stereotypes and discriminatory values and attitudes.
Specific measures and strategies sensitive to girls' and their families'
needs and expectations and adequate to each particular context and

culture need to be identified and developed.

Starting early with parents and the family. Learning begins atbirth

and continues throughout the life of an individual. Care, attention, and

affection in the early stages of life determine, to a great extent, the very

possibilities ofa child in both the intellectual and the affective spheres.

Relevant early childhood development programmes are necessary to
compensate for the deprived family and community environments of

many children. While institutional preschool programmes and early-
childhood programmes are not a priority until primary school oppor-

tunities are widely available for children, health and nutrition needs of

children must be met: a stimulating and caring environment is
essential, and parents and care-givers need to have the knowledge and

skills to promote and protect the normal growth anddevelopment ofthe

young child.

Making adult education an important supportive strategy. Adult

literacy and basic education, parenting education, andteacher educa-

tion are the keys to children's education. the quality of learning, and

the quality of 1 ife. Children depend on adults -- parents, relatives, care-

givers, teachers, policy makers -- and their decisions. Effective
participation in education by parents and communities requires that

they have basic information, knowledge and skills. The emphasis
needs to be on expanding the opportunities and channels of informa-

tion and communication for the whole society and on well-targeted and

well-planned adult basic education programmes rather than isolated

and one-shot literacy interventions.

I- James P. Grand, the late Executi% e Director of

U
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Strategies for Attaining UPE
A few basic principles of operation that have proven effective in imr:lanent-

ing basic education activities in many developing countries are summarized
below :

UPE implies achieving several strategic objectives:

Increasing enrolment and completion rates.

Reducing gender disparities in enrolment and completion.
Increasing the proportion of enrolled students achieving acceptable
levels of learning.

These strategic objectives can be attained by action in the following areas:

Revitalization of the primary school network. The primary school
infrastructure reaches most children in most countries, but it often fails
in helping children to ac,quire essential learning skills and relevant life
skills. A revitalization of primary schools requires innovative and
pragmatic solutions. Current efforts include decentralization and the
enhanced authority of parents and communities, support for princi-
pals. holding principals and teachcrs responsible to the community for
the performance of the school, multi-grade classes when necessary.
new approaches to teacher education and training, and the provision
of essential learning materials.

Targeting the difficult-to-reach groups through complementary
non-formal approaches. The common essential features of success-
ful non-formal primary education programmes include the following:
para-teachers from the community, short initial training and strong
supervision for teachers, a small catchment area for schools, active
community and parental involvement, a simplified curriculum focus-
ing on essential knowledge and skills, provisions for essential learning
materials, no or minimal capital costs, and partnerships between non-
governmental organizations (NG0s) and the community. Strength-
ened mosque and church schools, other indigenous learning modali-
ties, and traditional education institutions also play an important
supporting role in attaining UPE.

Emphasizing and monitoring learning achievement. Access and
enrolment are not enough to guarantee UPE. Conventional examina-
tions measure rote learning rather than cognitive achievement and
actual applicability of the new knowledge and skills to real-life
situations and problems. A simple method of assessment of learning
must introduced as a part of the basic management information system
(see box 6).
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Box 6
Monitoring Learning Achievement

UNICEF and UNESCO are working together to develop and intro-

duce a system to monitor learning achievement. The aim is to assist
countries to develop tools to assess learning achievement and to improve

the database for monitoring learning. Monitoring projects have been started

in China, Jordan, Mali, Mauritius and Morocco, and other countries are being

selected for a second phase. A complementary UNICEF-UNESCO project

aims at developing and applying a technical assistance package for national

capacity-building in the compilation and analysis of educational statistics
for monitoring progress on primary education and data analysis in five pilot

countries. At the end of the project, the package and technical assistance

services will be available for wider dissemination and implementation.

Source: "Joint UNICEF-NCERD-UNESCO Regional Seminar on Monitoring

Learning Achievement", held in Amman from 23 to 26 July 1994 (final report).

Enhancing national and local capacity. Competent human resources

at all levels -- teachers, administrators, planners, and researchers -- are

as important as financial resources in educational development, and

are the key to the quality and sustainability of efforts. Capacity-

building is therefore a very high priority. Capacity-building activities

must address both short-term and long-term objectives. In the short

term, well-conceived training plans must be developed and imple-

mented. In-country institutions with mandates relevant to the educa-

tional task must be supported and/or developed with a view to the

longer term. UNICEF has a cooperative programme with the Interna-

tional Institute for Educational Planning (IIEP) for supporting na-

tional capacity-building in respect of decentralized planning and

management.

Establishing local area-based planning, management and moni-

toring for UPE. A unified UPE programme with diverse formal and

non-formal approaches serving all eligible children can be effectively

planned and implemented only if the planningand decision-making are

done locally and are supported by appropriate policies and technical

guidance, with the active participation of parents and others who can

contribute. A local information base through simple educational

mapping, a system of reporting enrolmentand retention, and a simple

system of learning assessment are important requirements for effec-

tive UPE planning and implementation.

Strengthening popular participation, social mobilization and pub-

lic monitoring. People's participation and mobilization are essential

r
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in achieving Education for All. The concept of participation needs to
embrace the active involvement of parents and communities in the
fundamental decisions and actions affecting their own and their
children's education. Social mobilization needs to be understood as a
sustained process and a broad-based social movement devoted to a
specific common goal. Frequent and regular monitoring and reporting
of progress towards UPE at national, intermediate and local levels
with the participation of public and government leaders can be a
powerful means of social mobilization.

Determining priorities for complementary elements. When large
numbers of children are without adequate primary education
programmes. most of the resources and efforts have to be devoted
directly to improving and expanding these programmes. Low-cost
approaches to enhancing the child's growth and development and
expanding the knowledge and skills of parents related to their role in
helping the young child develop and learn can be an important
complement. Adult basic education programmes, including those
concerned with adult literacy, can be focused on adolescents and
youth. Country-specific sub-targets and strategies have to be identi-
fied to help achieve the main UPE goal.

Identifying and disseminating relevant information on successful
experience. All countries have inspiring experiences and processes
which show that change and success are achievable. Identifying.
systematizing and disseminating these experiences are important in
order to learn from good practices, build on what exists, and avoid
"reinventing the wheel". In order to collect, analyse and promote
innovative basic education experiences in the developing world.
UNICEF and UNESCO have joined hands in the project "Education
for All. Making it Work The project. started in 1991, has three
components: a videobank. a series of publications, and revional and
subregional workshops aimed at experience-sharing and capacity-
building.

Special Initiatives

UNICEF recognizes the enormity of the EFA task and the need to target its
activities carefully in order to achieve success. Three initiatives designed to meet
specific EFA challenges are summarized below.

The Nine High-Population Countries Initiative (E-9 Initiative). Half of
the world's population, 70 per cent of the adult illiterates and about 70 million
children excluded from primary education live in the following nine countries:

3cL.,



UNICEF - Education
29

Bangladesh. Brazil. China. Egypt. India. Indonesia. Mexico, Nigeria and Paki-

stan. Education for All cannot be achieved without a breakthrough in these

countries.

At the New Delhi Education for All Summit of the Nine High-Population

Countries (13 to 16 December 1993). the nine countries committed themselves

to intensifying their national efforts and sharing experiences. They decided that

their education ministers as well as their heads of State would meet from time to

time and collectively review their progress. The E-9 Initiative has already

contributed to strengthening the political, financial and social forces that support

basic education in these countries.

The focus on EFA in Africa. In the early 1960s less than 20 per cent of

African children were in school. This number has more than tripled in most

countries, signalling unprecedentedgrowth. Yet some 40 million children in Sub-

Saharan Africa are still deprived of primary education, and the number will grow

to over 52 million by the end of the decade if the current trends continue.

Enrolment rates are going down, and repetition and drop-out rates are increasing

in some countries. Many of those who manage to complete the primary cycle do

so under circumstances that do not permit children to acquire basic knowledge

and skills The African reality presents a very complex situation, and heteroge-

neous groups of countries are calling for thoughtful, fresh, and tailor-made

appfoaches and strategies.

In response to the huge challenges facing African education, UNICEF is

proposing (in collaboration with its Jomtien partners) an initiative to support and

strengthen basic education in Africa and tohelp African countries meet their EFA

goals. The purpose of this programme is to launch partnerships between

countries and interested external organizations which will allow them to work

together to identilY why and how the educwion system is .failing and to

implement location-specific activities to reverse the current negative trends.

This will require a speedy analysis of specific constraints to educational

development and a well-thought-out plan of action to overcome these constraints

on a case-by-case basis.

Education in emergency situations. Education must play a part in every

emergency programme because education plays a key role in maintaining

stability and helping people move from emergencies towards normality. UNICEF

is devoting resources to refining educational programming in such circum-

stances

UNICEF country offices nev.d assistance indesigning education programmes

that can be quickly adapted to emergency situations, and in supporting the

rehabilitation of education programmes and their transition to operating under
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normal circumstances. UNICEF is currently developing policy and related
programming guidelines to support field activities. In addition. flexible 'edukits.'
consisting of learning/teaching materials for facilitators and learners in different
types of emergency situations will be available for rapid response to emergencies
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Chapter Two

THE CONTEXT OF EDUCATIONAL DEVELOPMENT

John Dewey once defined education as intended experience"; as such.

education encompasses a wide variety of learning experiences. However, in this

strategic analysis, the focus will be on that part of intended experience which

takes place in identifiable structures and is influenced by an objective context .

This chapter seeks to clarify some of the key elements of context and structure.

Educational context, a key component in ComprehensiveEducation Analy-

sis. is shaped by the interaction between the actors involved in the educational

enterprise and their environment: the first consideration in a Comprehensive

Education Anaiysis should thus be an analysis ofthe key actors. An early section

of this chapter provides a generic overview of the key actors, to be supplemented

by more detailed exposition in subsequent sections.

The interaction of the key actors can be summarized in terms of two

converging processes -- respectively, the demand for education and its supply. In

most countries, the Government is the major provider of supply, though other

actors are involved, including donors. Demand is usually thought of as deriving

from children and their families as they consider the relative merits and demerits

of time spent pursuing education; however, it will be suggested here that the

actions of Governments and other agencies also have a strong influence on

demand. So. while these two elements can be analytically separated, in the final

analysis there is considerable overlap.

The main focus in this chapter will be on these contextual factors. However,

the actual structures for the delivery ofeducation, as well as the outcomes of these

structures, can be viewed as flowing from the irteraction of these two compo-

nents. Hence, in anticipation of later chapters. preliminary definitions concerning

key aspects of structure and outcomes will also be provided.

I. The Key Players in the Educational Context

Central and locz.l governments and donors are the principal architects of thc

language of strategic planning, but they are not the only actors involved in the

educational process; others participate and are hence affected by these plans.

The language of strategic planning may acknowledge other actors and many of

their interests, but this language does not necessarily accommodate either the

actors or their interests. Who are the actors, and what are their concerns? A brief

survey is provided below to establish a perspective for interpreting the interplay

of supply and demand.
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National Governments. Historically, national Governments have been the
most vigorous proponents of systematic educational planning in developing
countries. Their concern is to shape a system that fosters loyalty to the national
leadership, supports national defence, and contributes to economic development.
National Governments command limited resources, and seek to distribute these
in a rational and efficient manner among various programmes -- one of which is
education.

Donors. Various multilateral and bilateral agencies have developed an
interest in primary education. Most view education as a key element in economic
progress. but each agency has its distinctive viewpoint. Some think girls'
education is the key, while others believe more stress should be placed on
vocational skills or on preschool education. Still others urge improvements in the
teaching of a particular foreign language. These donors typically deal with the
representatives of national Governments, providing substantial assiStance in
exchange for recognition of their priorities in the national programmes; in
favouring national Governments. they subtly erode the position of other actors.

Local governments and communities. National Governments are formed
through the consolidation of local communities with their distinctive govern-
ments and traditions. Where national Governments are strong, they seek to direct
these local governments to promote the goals ofthe centre; national Governments
may assert the right to appoint local officials, thus potentially distancing local
governments from their communities. Local governments may be asked to
contribute a certain share of the educational budget as a condition for receiving
central funds. Local governments enjoy somc discretion (the degree varies widely
by nation and also within nations according to the relative assertiveness of the
local unit) to promote their own priorities, which may include the perpetuation
of a distinctive culture or a traditional political elite. In some polities, notably
those influenced by the Anglo tradition, the level of local discretion may be
extensive, with local governments enjoying considerable autonomy to set their
own priorities as well as the responsibility for collecting their own funds. In these
"decentralized polities, local governments become the foci for strategic plan-
ning.

Cultural organizations Before the rise of governmental interest in
education, cultural organizations were the main promoters of formal education.
and in many nations they continue to be the sponsors of a significant proportion
of the schools. These cultural organizations view schools as a vehicle for
transmitting their particular values to children; often these cultural organizations
and their schools build close links with local communities to the point that the
Interests of the two are virtually indivisible. The school and church or mosque
are located on the same premises, using land donated by community members,
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however. national Governments usually require these independent schools to

follow a curriculum based on priorities determined by governmental authorities

who may or may not have consulted the independent schools.

Teachers and principals. Teachers and principals are the front-line actors

in national educational strategies, but they are rarely consulted in the develop-

ment of these plans. The front-line educators are portrayed as "professionals

who are committed to the ambitious educational goals of these plans -- but these

educators are also "workers' who prefer autonomy over their work routine and

seek a living wage. an opportunity to get ahead. and a decent life.

Employers. One of the most prominent rationales behind the commitment

to educational expansion is the cultivation of a more productive workforce. In

preparing plans. Governments carry out studies on the needs of employers, but

in most instances do not set up a meamngful mechanism for consulting with them.

Similarly, on the local level, employers may have little contact with schools, so

gaps may emerge between the needs of employers and the education and training

provided in schools. These problems are more evident at the secondary level.

though they may have implications for primary education

The family and the child Primary education is certainly intended to help

the family in raising a healthy and happy child and in teaching the skills and

knowledge required for a productive life While families may appreciate thevalue

of formal education, they may also think of their children as resources for simple

tasks in family businesses or on farms, or as assetsto exchange through marriage.

Parents may have reservations about what transpires in schools or about the

timing ofschool schedules. but one shouldask whether they have the opportunity

to express these concerns or to influence the school programme.

The child Much educational discussion tends to subsume the child in his

or her family, positing a common interest Yet in many families, the child is a

resource more to exploit than to develop: in other instances, the child may have

no family or at best a limited family consisting of a single parent and/or siblings

While a child may not be able to articulate his or her concerns, it shotild not be

assumed that the parent (or for that matter any of the other actors noted here)

always has the child's best interests at heart.

IL The Supply of Education

From a policy perspective, those actors who supply educational services

provide the major key to meeting the goals of EFA They can be either more or

less flexible in identifying popular needs or the demand for education, and in

structuring responses to these needs or demands
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In some nations private or religious groups play an important role in
supplying education, either with or without government support. However, in
most nations Governments play the primary role in providing basic education,
either directly or through the provision of subsidies to the private sector.

While Governments have great hopes for education, their policies for
supplying the educational services to realize these goals vary widely. The
following are some of the factors that seem to bearon government policy for both
schools that are publicly supported and those in the private sector. The particular
focus here will be on those policies oriented towards reaching the under-served
or peripheral groups that are the focus of EFA.

Conventional Indicators of Government Effort
Government policy starts with the Government's control over financial

resources: these resources enable Governments to build the buildings, recruit the
teachers, and acquire the materials necessary for supplying educational services.
Conventional handbooks of national indicators identify several indicators of
government financial capacity vis-a-vis education, the most important of which
are listed below.

Educational expenditures as a percentage of GNP. Perhaps the most
common indicator is total government educational expenditure as a percentage
ofgross national product (GNP). The presumption is that themore a Government
spends on education the better.

The level of effort made by the different nations varies widely. According
to the UNESCO World Education Report for 1992, some of the poorest nations
of the world spend barely one per cent of their GNP on education, while Malaysia
and Saudi Arabia spend nearly 10 per cent! Thereare some problems with this
indicator, however For example. some national accounts do not take adequate
stock of the expenditures of local governments, and in virtually all government
accounts the expenditures of the private sector are neglected. Thus, these
statistics can reflect significant underestimations of effort in some contexts, most
notably those contexts where there is a significant level of non-conventional
support for education.

These limitations notwithstanding. it can be noted that more developed
nations tend to spend a larger percentage of their GNP on education, and nations
that spend more tend to have more developed educational systems -- but these
connections are weak. Of particular interest is the tendency of Asian nations to
spend relatively less money and get relatively better results

Educational expenditure as a percentage of total government expendi-
ture. As noted in chapter one. a number of nations over the past several years
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have actually decreased their educational expenditure as a percentage of GNP:

This decrease is typically due to increasing levels of national debt, and less

typically to increasing emphasis on other national priorities such as defence (see

figure VI): While education's fate in national and local budget deliberations may

wax and wane, nations that spend over one fifth of their public budgets on

education can be said to have a serious commitment to education: allocations of

less that 15 per cent reflect a weak commitment (see figure VII). As with the

previous category, it is possible that a nation's expenditures can be underesti-

mated because local government expenditures are undercounted.

Figure VI. Military vs. Educational Expenditure as a Percentage
of GNP, 1989-1990*
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Figure VII. Public Expenditure on Education as a Percentage of Total
Government Expenditure (1980 and the latest year available)
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Latin America/Caribbea

OECD/Europe

South Asia

East Asia Oceania

10 14 16 18

Pwcenidge

2 4 6 8 10 12 14 16 18

10 Latest year available 010801

Source UNESCO, Stanstbal Yearbook (venous issues. 1980-1992). (Pans), UNDP, Human
Devebprnent Report 1992 (New 'fork. UNDP. 1992).

Primary education or basic education as a percentage of national
educational allocations. While national budgets have to focus on various
priorities along with education, the national commitment to basic education is
reflected in the proportions of the educational budget directed towards the
different educational priorities. Some nations devote large and evcr-growing
proportions to tertiary education -- even up to 80 per cent of their educational
budgets Nations that have a serious commitment to primary education allocate
at least one quarter of all educational expenditures to this lev9l.

Government structure. The conventional indicators described above are
a first step in understanding the Government's approach to supply, but they may
not adequately reflect the situations of national educational systems which rely
extensively on locally or privately sponsored schools. A recent study finds that
a significant minority of contemporary nations, including many of those less
developed. rely extensively on such sponsorship The present study identifies six
major patterns of educational sponsorship -- i e., Continental, Lowland. Japa-
nese, Socialist. English, and American variants (summarized in table I )

4 6
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Table 1. Institutional Characteristics of the Principal Historical Models

Centralized Decentralized

Continental Lowland Japan* Socialist
United

Kingdom
United
States

Number of
political levels 1 + 2 1+ 1+ 2+ 3+

Percentage of
public funds from
the centre

50 100 100 100 20 10

State subsidy for
the private sector

Low High Low High None

Percentage of
private funding at
the primary level

5+ 50 1 10 15

Percentage of
private funding at
the secondary
level

5+ 50 40 10 15

Constituency for
prlvate schools ** R R A E R

Source: William K. Cummings and Abbey Riddell, "Alternative policies for the finance, control, and

delivery of basic education", HIID Development Discussion Paper No. 422 ES (May 1992).

The Japanese model here was developed through the Second World War. After the War, under

the auspices of the United States Occupation, the Japanese adopted a shared-funding reform.

" R = religious; A = academic; E = class.

Note' ". = Not available.

The public sector. The First four patterns in the table above tend to be

thought of as more centralizedand the last two as more decentralized insofar as

the focus on government effort is concerned. However, even within the

centralized group. some nations rely solely on central government funds, while

others divide public responsibility between the central and local levels.

The private sector. Similarly, even within the two broad decentralized

groups the governmental role in non-governmental educational efforts varies.

For example, the British pattern typically involves more extensive State subsidy

of private efforts. whereas the American variant tends to de-emphasize public

subsidies.
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These structures have historically led to differential responsiveness with
respect to the challenge of educating children in peripheral areas. The Japanese
polity may be the most responsive to the periphery, simply because it does not
acknowledge class, ethnic, or geographic differences. Socialist structures rank
second in terms of attentiveness. The decentralized structures, while having the
potential for incorporating various social and ethnic interests, are often domi-
nated by a single ruling group. and thus seem to be the least attentive.

Comparing efforts by structural pattern. Relative attentiveness to
supplying education to peripheral areas is expressed through the policies that
flow from these structures. One simple indicatormeasures the relative equity in
government expenditures by region and subregion down to the operational units
for the delivery of social services.

The more centralized systems tend to do better in terms of cross-regional
equity. primarily because they develop national formulas for the provision of
educational services that are virtually uniform for all locations. An analysis of
Japanese educational expenditures indicates that there is no more than a 30 per
cent difference in per-student expenditures for the lowest funded and highest
funded provinces (47 provinces).

Interestingly, the strongest correlate of high per-student expenditures is
provincial population decline: for example. in Japan's more economically
depressed provinces, parents and their children may leave for more affluent areas,
but the public school system is not able to dismiss the teachers who were
responsible for these children; the remaining children thus enjoy comparatively
favourable access to their teachers. Centralized socialist nations also do well in
terms of equally serving the various regions

While the Japanese and socialist Governments are relatively more attentive
to reaching out to the periphery, it can be argued that even they are deficient. The
modern State. whatever the pattern, is ultimately committed to serving the centre.

The Role of the Community and NGOs
Prior to the emergence of the State as the principal supplier of education.

schools and other educational facilities and experiences were provided by local
groups, religious groups, communities, educators and other non-governmental
entities and organizations As suggested above, these sponsors continue to be a
major force in some national settings, especially Africa, and it is likely that they
will become even more prominent as the EFA movement advances. The above
discussion of the private sector provides an indication of the relative prevalence
of these efforts at the cross-national level. Later. chapter five focuses on specific
ways in which educational leaders can capitalize on the energy available in NGOs
for improving the supply of education to under-served groups
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III. The Demand for Education

Economists treat demand as the price that consumers are willing to pay for

a certain volume of goods or services. One important consideration is personal

taste Demand for a particular service such as education competes with other
demands. When the price of education is reasonable relative to the perceived

benefit(s), children will go to school and will try to learn.

Much of the technical analysis of demand focuses on aggregate demand,

assuming a geographically broad-based market and perfect information. Many
of the arguments summarized in this and in the previous chapter focus on the

aggregate or national level, for example, the Educational Impacts Model cited in

chapter one draws on cross-national indicators.

Most particularity in the case of education, however, it is important to go

beyond these aggregate comparisons and look within nations. It can be argued

that the educational market-place, particularly at the level of basic education, is

a highly localized phenomenon. Children can only go a short distance from their
homes to seek basic education, so even if they or their parents know of other

schools some distance from home (which is unlikely), these are not relevant

options. Even if they have the required information and are physically able to go.

they might find rules prohibiting them from attending. Further, the prices of the

various options might be determined some distance away by a faceless public

authority rather than by the local market.

These contrasts to the free market are especially relevant in the rural and

peripheral areas, where EFA is so problematic. It therefore takes a considerable

leap of faith to rdy on cross-national indicators when searching for a practical

strategy for EFA. The rationale here for introducing the cross-national indicators

is that they allow for the illustration of a logical analysis that can then be pushed
downwards within a particular national context to look at cross-regional contex-

tual variation. While these indicators are chosen because of their impact on

demand, it will also be evident that most are also related to supply.

Cross-National Indicators of Demand
Geography Possibly the most powerful force associated with strength of

demand is national scale. In large nations, as mentioned before, those in rural

areas some distance from the capital arc most likely to be peripheralized. The
example was given of the Indian subcontinent as something of an extreme case,

with 67 3 per cent of rural young people aged 15-19 illiterate in 1981 compared

to 34.9 per cent of urban young people, in nearby Pakistan, the difference was

even greater, at 82 6 versus 53.1 per cent (in Pakistan 92.7 per cent of rural
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females 15-19 years old were illiterate).'' Certainly physical distance from the
centre is a critical determinant in peripheralization, but it is also often the case
that large numbers of peripheralized can be found near the centre, in shanty
towns, townships, and urban ghettos.

The larger the scale, the more effort that is required in terms of serial
communication and transportation to link the centre with the periphery. Admin-
istrative modifications such as decentralization can ameliorate this condition, but
the fact remains that large nations tend to do the poorest job in providing social
services to their entire population.

Aggravating national scale are a number of factors -- including low
population density -- which make it difficult to reach sufficient numbers of people
if standard approaches are used for the delivery of educational services.
Similarly. where a population is located on difficult terrain -- on an island, or in
a mountainous area or jungle that lacks roads, for example -- these difficulties are
compounded.

Ethnicity. It is often the casc that a particular national group is the
primary force in national Government; after all, the founding principle behind the
current international order is the formation of States around particular nations.

In a few nations. there is relatively little ethnic diversity; cultural and
religious barriers do not complicate the delivery of educational services, nor do
they affect the Government's will to provide these services to all. Modern mono-
ethnic nations are a rarity, however.

Where a nation is composed of multiple ethnic groups. there are a variety
of options for structuring relations that can be either mr or less inclusive. In
most instances, however, it will be the case that one ethnic group is at the centre
of power, while others are likely to be neglected -- or even worse.

One aspect of ethnicity requiring special attention is language. Even where
there is ethnic diversity, the delivery of educational services can be eased by the
command of a common language. as has come to be the case in many of the
industrialized societies and in China and Indonesia. However, in other contexts,
the various ethnic groups speak different languages. Educational services can
either recognize and accomodate these differences or ignore them.

Class. Modern States have typically been formed through the realignment
of class relations. In Europe, modern States were formed by the urban
bourgeoisie displacing rural landed elites, and the policies of these Statcs thus
camc to favour the city over the country. In Japan, it can be argued that a rural
and peripheral aristocratic subclass displaced an urban and central elite, which

IS Gabriel Careeles. op cit., p. 17.
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explains why the modem Japanese State has demonstratedexceptional sensitcvity

in reaching out to the periphery. Nevertheless, even in Japan it is found that the

great universities are located in the leadingcities, as are the most prestigious jobs.

In Russia, urban workers were at the forefront during the formation ofthe modern

State, while in China, it was the peasant class; education in the former Soviet

Union is thus relatively well developed in urban areas, whereas in China there is

a periodic rejection of the urban intellectual class -- better red than expert. In sum,

modem education favours the pre-eminent class in thc modem State.

One particular class consideration is affluence. While class dominance

influences the pattern of social services distribution, with increasing economic

development it becomes possible for social services to be more equitably
distributed without sacrificing the interests of the dominant class.

Population growth. Population growth is usually attributable to an in-

crease in the number of children in a local arca, whether the growth derives from

fertility or emigration. Much of the past discussion of population growth has

tended to assert that it is detrimental to the provisionof educational services and

to development; public budgets would have to be spread more thinly to

accommodate increasing numbers. Such arguments have implicitly assumed that

increased numbers are not associated with a rise in productivity or public
revenues. However, a growing bodyof evidence suggests that population growth

is usually associated with other improvements in the quality of life, sometimes

providing the stimulus for these improvements and sometimes deriving stimulus

from them. While population growth is viewed more sanguinely, development

experts have come to take a different view of population decline, as this
phenomenon often produces fundamental problems in the local economy, and

also generally leads to an ageing of the population, with decreasing proportions

of the adult population being able to work productively and increasing propor-

tions seeking welfare benefits (where available). In view of all this. development

experts have in recent vars begun to revise their views on the iitipact of
population growth. (See table 2 for an indication of shifts in dependency ratios

between 1970 and the year 2000.)

IV. Educational Structure and Outcomes
The demand for and supply of education can occur in a variety of settings

As a prelude to analysing the interaction of these two contextual forces, it may

be helpful to introduce the language commonlyused for describing these settings.

Traditionally, education was largely carried out in informal settings -- the

family, the community, the church or the mosque. The modern era has seen the

creation of formal schools and school systemswhich, though organized in various

ways. generally involve three or more levels. A very preliminary description of
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structure includes a diagram of these levels; one of the most interesting may be
found in the Handbook of Education published by Cameroon's Ministry of
Education, as it clearly illustrates the bilingual and bistructural system in place

there (table 3).

Table 3. Structure of Schooling in Cameroon

Average Years of
age schooling

Anglo Phone
system

Francophone
system Level

26 21 Doctorate degree Doctorat
25 20 Master's degree Maitrise

Post-graduate degree Dip lame &Etudes
24 19 Superieures

23 18 Higher

22 17 First (Bachelor's) Licence education
21 16 degree Ecole Norma le

Advanced Teacher Superieure
20 15 Training Certificate Grandes Ecoles

Advanced Technical
Training Certificate

19 14 7 High School:
Grammar
Technical T - 2* Cycle

Lycee

18 13 6 Teacher training Enseignement
le General

. Technique

17 12 5 Secondary:

16 11 4 . Grammar 2' Ecole Normale Secondary
Technical 36 1 Cycle Lycee education

15 10 3 . Teacher training
2 e college

14 9 d'Enseignement:
2 General

. Technique
13 8

1 6 Ecole Normale

12 7 7

11 6 6 C M2

10 5 6 CM' Primary

9 4 4 CE2 education

s 3 3 CV
7 2 2 CP

6 1 1 CI

(variable; mainly
private sector]

Kindergarten
or nursery
education

Source: Cameroon, Ministry of Education, Handbook of Education, (Yaounde, Cameroon).

r- 11

0
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In table 3, the educational structure for English-speaking areas in Cameroon
is shown on the left. hile the structure for French-speaking areas appears on the
right The area of the boxes for each level is drawn to approximate the proportion
of the respective age cohorts enrolled in the three levels -- or what is referred to
in other parts of this book as the enrolment ratio (see chapter three for a formal
definition). The previous discussion of supply and demand highlights several
contextual features known to influence the enrolment ratio for the first or basic
level of education.

The Cameroon diagram illustrated in table 3 only focuses on the formal
structure of public education It w ould be possible to add preschool education
as a level preceding basic education in this diagram. thOugh preschool education
in Cameroon is relatively modest in scale and exists primarily in the large cities
It should be noted. however, that in many countries this "new level is quite
extensive.

Supplementing the three-plus levels of formal education are both the non-
formal and the informal educational structures Non-formal basic education
includes youth and adult education programmes aimed at providing specific skills
that these target groups do not acquire through formal schooling. In some
nations. these programmes are extensive and are provided by a variety of groups

Another important development, especially in recent years, has been the
gradual elaboration of informal education. For many decades, the newspaper has
bccn an important means of informing people about various developments; after
the Second World War this w as supplemented by the radio, which can reach
remote areas more easily and economically. In recent years. television, movies.
and videos have also come to assume an important educative role. These informal
educational means are sometimes referred to as "third-channel or multi-
channel learning, and are said to have a considerable impact Indeed, a recent
survey of Japanese young people suggests that this third channel may be more
influential than either the first or the second channel (formal or non-formal
education) at least by the time young people reach adolescence

National "structures vary widely and in so many different ways, educa-
tors lack a unified vocabulary Later, some of these variations will be explored,
but the focus here is on one element of the structure the basic level of formal
education Several contextual factors that influence the relative enrolment of
children at this level are considered Relative enrolment is measured by the
enrolment ratio (the number of children enrolled over the total number of children
in the 6- 12 age cohort), which can also be referred to as an outcome of this formal
structu re

5
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V. "Quantifying" the Impact of Educational Context

While the focus in this modern century has been on realizing the ideal of

Education for All, it is remarkable how limited the available official statistics are

for measuring the progress made in realizing this ideal. One of the few widely

available statistics is the gross enrolment ratio. i.e.. the proportion of children in

the primary age group in a nation who attend primary schools. or the proportion

of youth in the secondary age group who attend secondary schools. In poorer

countries, school enrolments are a fundamental corium.

Table 4 below relates national differences in these proportions to several of

the indicators of supply and demand discussed earlier. This table shows that

equality in educational provision is affected by national income level, degree of

urbanization, extent of population concentration, national scale, ethnic homoge-

neity, government centralism, and even government tradition.

Table 4. Cross-National Correlates of Enrolment Ratios, 985

Primary enrolment
ratio

Secondary enrolment
ratio

GNP per capita 29 67

Population 16 .04

Population density 10 .20

Urbanization b2 81

Ethnic complexity -.36 -.45

Centralized Government - 37 - 53

Centralized finance - 20 - 40

English tradition - 09 - 04

French tradition - 30 - 46

Source State University of New York at Buffalo, Center for Comparative and Global

Studies in Education, "Political impacts of education" (New York, 1994).

VI. Changing the Context
Improvements in the structuto and outcomes of education can often be

facilitated by changes in context. From the above discussion a variety of

important macro policy shifts have been identified. including changes in the level

of funding for education (especially basic education), greater incorporation of the

peripheral areas, more decentralization in the delivery of educational services.

A

and the increased mobilization of the private sector.

These macro changes, while of obvious importancc and interest, may seem

beyond the reach of the front-line educators of UNICEF HON\ uver, most of these

macro changes are really no more than a summation of many smaller actions

which are often carried out in the field by the front-line educator.

A recent UNICEF survey of strategies for girls' education (summarized in

table 5) helps to illustrate the relationship between some of these smaller actions

0
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and the macro changes The table, hich groups a number of grass-roots
interventions in nine strategic areas. shows how each of these areas is linked to
the supply of and demand for education

As has been indicated above, the geographic dispersion of schools works
against easy access, the strategic response is the establishment of schools closer
to local communities A shortage in the supply of teachers limits the system's
ability to serve children: increasing national budgetary allocations for teachers
or developing new means for recruiting them can have an impact on enrolments.
Rising affluence improves access: converseh., lowering the cost to parents may
also have a positive impact on access. The substantive chapters that follow
contain a number of additional examples of small or micro actions that can
produce macro results.

VII. Donors as a key Element in the Context

An of the actors involved in the educational process can take the initiative
to change the context. However, it is often the case that donors have a
comparative advantage, for they are sufficiently independent of local conditions
to allow for an objective assessment of their requirements. At the same time.
donors liave sufficient resources to promote the types of small actions that are
likely to have a critical impact.

National Governments are also potential sources of innovation, but most of
their resources tend to be commitied to routine obligations such as school
building, textbook production, and the remuneration of teachers. Most Govern-
ments spend relatively little on systematic research related to their educational

stems. and hence lack the critical insight needed. Donors can play a useful role
in stimulating and funding new research and innovations that Governments, tied

dow n by routine budget commitments, are unable to undertake.Communities and
parents are also potential sources of innovation, but in national settings where
Governments have come to play the dominant role in the supply of education,
community groups and parents often discover that they lack a channel for
expressing their preferences. The bureaucratic system closes the door on the local
voice, and instead listens to orders from afar. Local groups may experience
difficulty in communicating directly with their Governments: however, by
borrowing the voice of donors they may be better able to speak to power. and in
doing so bring new approaches to the educational endeavor

UNICEF. as a catalyzing agency, will be challenged to find its particular
role in each national context. In some settings. there will be a varlet) of donors
and other innovators providing the stimulus for new approaches. In such settings.
UNICEF may seek to specialize its role, focusing primarily on education for the
under-served. or it may seek to promote programmes beyond the formal system.
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In other settings. UNICEF may find that it occupies centre stage. and that it

becomes more opportune to build strong partnerships to focus on the full array

of educational services These choices will follow from a careful survey of each

national context and of the presenceof other donors. local NGOs and institutions

with an active interest in promoting the EFA agenda

UNICEF is unique in its degree of responsiveness to contexts and situations.

symbolized by the considerable stress UNICEF field offices place on supporting

and implementing National Programmes of Action (NPAs): as cOntexts vary

N i &I.., it is essential to understand the specifics of a context when ad% ancing a

particular Programme.

VIII. Conclusions

This chapter has identified many of the major elements in each context

hich influence educational improvement These contextual elements consist of

the actors and the ways they interact to affect the demand for and the supply of

educational services. The educational structure which UNICEF country

programmes seek to influence derives from the intersection of this supply and

demand.

In all national contexts. there is room for improvement in this structure

through the NPAs In the final sections of this chapter. several appropriate

activities \N-ere introduced that could be used to alter the contextual factors of

supply and demand. In the chapters that follow, some of these interventions will

be explored further.
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Chapter Three

COUNTRY PRIORITIES

National pohcv makers and educators have developed an extensive vocabu-

lary to describe and analyse the impact of educational systems. For example, a

review of some 29 national plans of action identifies five generic rationales for

government support of education and 34 specific expected outcomes from

educational systems (reported in table 6 below).

This vocabulary builds on several decades of cumulative experience in

developing ways to forge links between the structures ofeducational systems and

their outcomes (see the annex for a historical review). Strategic planning draws

on this vocabulary to identify the outcomes that deserve highest priority in a

particular national setting.

The present chapter outlines some of the considerations that go into this

priority setting, with particular attention given to the following:

Laying out a rationale for focusing on the priorities that have an impact

on basic education.

Suggesting a hierarchical logic among these priorities.

Identifying practical indicators for these priorities that can be used in

both a Comprehensive Education Analysis and an assessment of

programmatic impact

I. Thinking About Priorities

Criteria for Identifying Priorities
Importance and parsimony. As can be seen in table 6. many goals have

been proposed by planners and educators for national educational systems. All

of these deserve consideration. but it would be impossible to include all of them

in an NPA. as this would be too confusing. What is required is the identification

of a reasonably parsimonious list of priorities which truly reflect the concerns of

EFA and allow for well-focused efforts and the necessary resources so that

measurable progress might be made towards the attainment ofeducational goals

Preciseness It is important in this section to keep in mind the power of

language Subtle biases in language have powerful effects One example is

educational quality, a concept w hich entered the lexicon ofeducational planners

in the 1960s as they sought to del, ote more attention to what was happening in

schools Immediately, some administrators began to associate quality with what

ent into schools rather thanwhat took place inside, they argued that the quality

6t)
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Table 6. Summary of Rationales for Educational
Expenditure in 29 Plans of Action

Manpower development rationales
Increase the possession of general skills relevant to development.
Increase the possession of skills relevant to the modern sector.
Provide agricultural development knowledge and skills.
Provide rural development knowledge and skills.
Increase the prospects for self-employment
Extend literacy to increase productivity and innovation.
Develop non-formal education programmes.

Social equity rationales
Equalize educational opportunities and reduce regional disparities in
access

Reduce income inequalities
Reduce occupational differences among groups resulting from educational

imbalances
Provide basic education as a human right.

Nation-building rationales
Develop and consolidate a national identity
Promulgate a national language
Promulgate a national ideology
Promote self-sufficiency and self-reliance
Reduce cultural and psychological dependency
Strengthen local institutions
Develop individual potential fully.
Localize expatriate manpower
Ensure physical well-being and health

Improving quality of schooling rationales
Improve educational quality through curriculum development
Improve quality through localizing examinations
Improve teacher training
Improve in-service professional development
Improve resources available to teachers.
Enhance planning and research capabilities
Increase private education standards

Improving efficiency of schooling rationales
Reduce drop-out rates
Reduce repetition rates
Increase enrolments
Improve cost-effectiveness of teacher training
Improve efficiency of plant utilization

Source Keith Lewin, Angela Little, and Christopher Colclough"Adjusting to the 1980s taking
stock of educational expenditure," in IDRC, Financing Educabonal Development, the proceedings of
an international seminar held in Mont Sainte Mane, Canada, from 19 to 21 May 1982 (Canada, IDRC,
1982)
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problem derived from a shortage of funds. antiquated buildings and insufficient

teachers. Principals and teachers were professionals and knew what to do,

provided they had the resources In many countries, lowering the student-ieacher

ratio became a symbol of this quality argument. Subsequent research has

indicated that such arguments were largely misguided: when gauged according

to student learning achievement, a variation in the student-teacher ratio between

15 to 1 and 45 to 1 yields at best a marginal difference in educational quality.°

Another group sought to focus the quality discussion on the limited goal of

academic achievement. This group acknowledged that schools had many

purposes but that the best schools were those that focused on specific goals such

as improving achievement scores It was argued that many educational goals

were diffuse and beyond evaluation, while academic achievement was specific

and could be evaluated using reliable tests Thus, it was proposed that quality

be equated with academic achievement.

Both of these arguments ignore many of the concerns of parents and

educators. such as the need for a relevant education that teaches life skills or

vocational skills or an education that develops moral and spiritual values. Many

understand quality to include all of these objectives, yet the aforementioned

arguments would, in effect, lead to a more limited definition of this concept. A

way out of this linguistic morass is to settle on more precise concepts: rather than

talking about educational quality, one should speak of academic achievement, the

mastery of vocational skills, and the learning of values .

Similarly (as is noted below and in the annex), there are many different

notions of educational efficiency. Some focus on the speed of graduation. others

on financial cost, and still others on meeting labour market needs. Again. It is

important to develop a more specific list.

Objectivity. It is important in setting priorities among the various goals to

have some means ofdeterrnining progress Some ofthe priorities discussed above

has, e been given considerable attention by educators. so a number of means exist

for judging or measuring this progress. including surveys and tests. Other

priorities have received less attention or are simply more intractable, so they may

not be associated V1 Ith idely accepted measures. Progress in conveying values

is one example. What are the values a school is expected to convey? Can these

be measured on the spot with a paper and pencil test or are more indirect measures

preferable? Just because these issues have not been resolved in the past does not

mean they are beyond resolution The question is whether or not there may be

some objective way of assessing progress

I" 4:ne V (;1.t.ss, Harr) MeGav.. and N Ian I ee timith,.11eta,lnalr sir m tiooal Rewarch (Beverly Hills.

Cahlornia. Sage Publivanom, ( 9K I )
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Recent Proposals

The World Bank recently released "Primary education". 2" a major policy
paper which focuses on three key outcomes:

Low primary completion rates. In low-income countries fewer than
two thirds of those who enrol in primary school complete the entire
cycle. This proportion has been declining in recent years. The
principal school-related determinants of dropping out are poor learn-
ing and repetition. On average, repetition rates in low and middle-
income countries are two to five times higher than those in upper-
middle- and high-income countries, with the highest repetition rates
found in the lowest-income countries.

Low student achievement. Even children who complete primary
school have not learned the core skills commonly specified in the
national curriculum Students in low-income countries tend to
perform poorly in terry ) of both national and international measures
of cognitive performance in mathematics, science. and reading com-
prehension Performance is poorest for tasks that require students to
apply knowledge to new problems

Inadequate enrolment Although most middle-income countries
have achieved nearly universal primary enrolment. fewer than 75 per
cent of school-age children in low-income countries (54 per cent
without China and India) are enrolled in primary school This is the
case even though places are available for 97 per cent (67 per cent
without China and India). In half of the low-income countries, fewer
than half of the school-age children are enrolled. and 68 per cent of
developing countries have not attained their goal of universal primary
enrolment Most of those not in school arc girls, rural children, and
children of the poor and of minority groups 2'

This list. hile a useful start. does ha% e sonic. problems First, it relegates
issues of access to third place and then restricts equity to this category, whereas
it can easily be argued that equity is a concern both in access and at later stages
in the educational process Second. while achievement is given prominence in this
list, the focus is limited to achievement in the subjects of math, science and
reading. nothing is said of life skills or vocational skills Finally, the list
completel bypasses the normative charter of primary schools

Marlatne I I ockheed. Adriaan Verspoor. and associates subsequentl) published a supporting
anal% ms entitled Improving Pronan Education in I h tviOrtng I *ountries (Wa.shington. I) C . World Hank.
19911

21 Frank Dall. "13.uoi. education as a ,hild right the i.hallenge 01 impleinentahim." in /nth ,t ern; I 'entre
as!, infil Paper Series'. No 4 ( Florence. INICKF. 1993)

6 3



UNICEF - Education 55

Douglas Windham recently provided another influential examination of
many of these concepts. He makes a distinction between the outputs of
educational systems, which can be thought of as the intended accomplishments
of schools. and the outcomes of education. which tend to be more temporally

distant and involve less certain accomplishments, according to Windham,
'educational outcomes are determined by many other factors than the nature and

quantity of educational outputs, and the degree of determinacy of inputs to
outputs is certainly less than the determinacy of outputs to inputs.' 22 The broad
categories of accomplishments Windham places in these two groups are summa-

rized in table 7.

Table 7. A Model of the Educational Process

Inputs
Student characteristics
Teacher characteristics
Instructional materials
Facility characteristics

Process .

Forms of instructional organization
Alternative technologies

Outputs
Cognitive achievement
Improved manual skills
Attitudinal changes
Behavioural changes

Outcomes
Employment
Earnings
Status
Attitudinal changes
Behavioural changes

Sourvc. Douglas Windham. "InthcatoN of educational eflictency". Forum for Advancing Bastc Education

and Larrac.t (September 1991), p. 77.

Windham's list is richer than the one proposed in the World Bank

paper: for example, it specifically mentions improved manual skills as weli as

attitudinal and behavioural changes. However, a careful reading of Windham's

list indicates an emphasis on what happens once children enter schools, his study

thus has even less to say about school access than does the World Bank paper.

>ouglas Windham, "Indicators of educational efficiency".Forum for Advancing Basic Education and

Literact (September 199 1 p 77
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Windham's central concern is developing a means for evaluating the
economic efficiency of the various elements in the educational process. Thus,
much of his discussion focuses on the considerations involved in developing and
interpreting quantitative indicators of these elements. While his schema makes
specific mention of attitudinal and behavioural change, his technical discussion
skirts these topics.

Of special interest is Windham's technical discussion of thc equity issue.
Equity, he observes, involves a subjective judgement about appropriateness or
fairness in the distribution of a resource. It is possible to determine the relative
equality in the distribution of all of the identifiable elements of the educational
process. but this objective assessment will not necessarily address the fairness
issue Objective indicators can describe equality in t .e distribution of resources,
but until there is a consensus on the types of equalities that are considered fair,
equity cannot be realized.

Many equity discussions focus on who gets into schooL Windham proposes
that this discussion extend to what happens in school. Do girls get the samc access
to textbooks as boys? Are there as many teachers in the rural areas as in the urban
areas? Similarly, do as many girls as boys complete school, and do they learn as
much'?

Towards a List of EFA-Relevant Priorities
As can be seen. these various lists refleci the special concerns of the

respective agencies and authors. EFA places strong emphasis on primary
education: this includes a strong commitment to reaching the children of
disadvantaged groups and providing them, preferably in a school environment.
with the life skills that will enable them to survive in a changing world. EFA also
seeks to foster an educational experience that strengthens local communities and
respects indigenous cultures. In view of these commitments. a useful list of
priorities to guide EFA-related strategic planning is provided in the following
subsections.

Equitable access of children to schools. Access stands at the top of the
.EFA list. Never before has there been expressed such a consistent concern for
girls, disadvantaged children, the homeless. street children, or children at risk.
Getting children into school can be viewed as a first step towards addressing many
of their problems. The aforementioned World Bank policy paper speaks of
'equitable access' suggesting that there is room for subjective judgements in

the provision ofaccess The United Nations Convention on the Rights of the Child
and the Education for All initiative reject any compromises. however, access
should be equally provided to all children, whatever their circumstances
Equitable access rather than equal access connotes that moral determination

65
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Relevance of the experiences in these schools. In recent discussions about

primary education. UNICEF has proposed a special skills for life curriculum
which seeks to make the school a setting for learning skills that will have
immediate applicability in obtaining food and maintaining health. These

objectives are here considered sufficiently important to receive at least as much

priority as the standard academic curriculum of language skills and arithmetic

Richness of schools in conveying local, national and global values.
Relevant education is best conveyed in the language and with the symbols that are

most familiar to a child Another priority is therefore to develop an educational

experience that reinforces learning local values and culture in a local language

hile at the same time striving to broaden a child's horizons to allow him to

understand the world beyond his immediate setting.

The need for children to acquire the knowledge and skills emphasized

in the teaching-learning process. Schools seek to help children by broadening

their mental and moral capabilities. It is not important that children make
impressive scores on some abstract achievement test; it is important that all

children who go to school significantly benefit from the experience by acquiring

a set of skills with which to tackle the changes, chances and challenges of life.

Equitable provision of schooling, taking full account of local circum-

stances. The provision of effective schooling requires different resources in

different circumstances. Remote areas and/or communities where parents are

poorly educated require more attention than those at the centre. Equity means
providing each setting with what it needs to enable children to achieve a mastery

of skills.

Efficiency of schools and the school system in realizing these priorities.

Given the large number of children who are inadequately educated, there is no

excuse for wasting resources Moreover, children will abandon schools ifnothing

is going on. A concerted effort should be made to energize schools so that they

can achieve these priorities as quickly as possible A reasonable level of

expenditure is one aspect ofefficiency, keeping in mind that different contexts and

teaching-learning processes may require different levels of financial resources

II. Is There a Hierarchy Among Priorities?

Although the MO recent studies discussed above provide their respective

lists of priorities. they say little about the relationships among these priorities In

contrast, the discussions surrounding the global EFA initiative argue for attack-

ing issues of access. equity, and relevance first -- and taking up other issues in

due course EFA proposals tend to be largely phrased in moralistic terms. Still.

they raise interesting questions What are the relationhips among priorities')

Should some precede others'' Must some precede others'? If so. why'? Who

should decide"

cc



58 UNICEF - Education

The Nature of Systems

As a first step in trying to answer the questions posed above, it is helpful to
reflect on the nature of systems. A system implies an organic linkage of
component elements. Theorists of psychological systems speak of various needs
that are hierarchically linked, basic needs such as food and security have to be
satisfied before intermediate and higher needs become germane. Similarly,
economists posit a need for a certain degree of productivity in agriculture as a
precondition for industrial economic growth. Presumably, then, the components
of an educational system -- including its outcomes -- will also have similar
systemic links.

Access as the fundamental priority. One link is between access and all
other priorities. It is impossible to provide a relevant educationor to ensure that
young people achieve a mastery of various skills if these young people do not get
to school. This obvious link is splashed throughout the World Declaration on
Education for All; the first paragraph observes that "more than 100 million
children, including at least 60 million girls, have no access to primary schooling";
the third article expands upon this theme, pointing out that greater access enables
a school system to address gender, rural, ethnic and other disparities.

Efficiency and access. In systems where large numbers of children repeat
grades, considerable teacher time is spent on attempting to help these children
advance. This time is thus not available for new pupils, and many may be turned
away. Similarly, schools that devote time to children who repeat or drop out also
spend other resources on these children. The need for teachers' time and other
resources means that extra demands are made on limited school budgets. Clearly.
improvements in efficiency will free up some of these resources so that they can
be reallocated to other purposes. The acceptance of additional students is one
promising alternative, and if full access has been achieved, it becomes possible
to devote these resources to improvements in curriculum and instruction.

Relevance and values in education as important priorities. It is apparent
that both access and retention can be enhanced if parents and children see some
utility in attending school Less clear are the features of schooling that promote
a sense of worth In urban areas, it is apparmt that many children see primary
education as a stepping stone to higher levels, so value in their eyes is measured
in terms of their success in the academic curriculum. For many other children,
however, an extended educational career is unlikely, and it may be that a sterile
academic experience is not enough of an attraction There is a mounting body
of evidence to suggest that these children will be drawn to schools to the extent
that schools express local values and offer other relevant experiences.

Learning acquisition as an organizing principle. Schools should be
purposeful organizations, seeking to convey specific skills, knowledge, and

r I'd
10 i
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attitudes to their pupils. Unfortunately, in some systems, schools are little more

than -places where teachers receive their pay. and little systematic attention is

devoted to pupil learning; conditions in these schools are often difficult. It is

particularly difficult to facilitate learning when educational goals are not

specified. Thus, one common theme in current discussions about primary

education is the establishment of clear learning goals, coupled with the develop-

ment of some means for assessing the progress of in realizing these goals.

Where educational goals are explicit, teachers find it easier to organize their

work, and school managers have a basis for developing or purchasing instruc-

tional materials and for evaluating the performance of schools. For some.

assessment implies the development of national standards and a sophisticated
examining process. However, less complex alternatives are possible and are

likely to be preferable, as they are less threatening to more marginal schools

Learning acquisition versus efficiency. Wadi Haddad has highlighted the

link between educational standards and efficiency." Setting higher standards

tends to result in an increase in repetition and drop-out rates. Lowering standards

reduces these inefficiencies, though obviously the abandonment of standai .

destroys a major objective of schooling.

In some educational systems. policy makers have a strong commitment to

high standards, but tend to base their systems and expectations on the standards

existing in some distant metropolitan country; schools are expected to teach in a

metropolitan language. and children only advance ifthey pass exams designed in

some far-off place. Within such systems, few children advance This arrange-

ment leaves few children qualified for seconda y or higher education, and so it

becomes feasible to lavish generous funds on these advanced institutions.
Clearly, however, the slavish attention to high (and foreign) standards means that

many children are deprived of the opportunity to learn

Over the past decade, a number of policy analysts have proposed assess-

ment and even incentive schemes that focus on the mastery levels of children in

the final ..ears of primary education Such schemes may have the beneficial effect

of motivating school managers to bring all oftheir pupils up to the mastery level."

However, past experience suggests that these schemes may promote a different

outcome; managers may decide to fail their weaker students so that the
performance of these students will not lower the school's aggregate score An

excessive focus on mastery, particularly mastery according to some external

standard, may have unexpected consequences

:1 Wadi Haddad. "Fducational and economic Ai:as of promotion and repetition practices". World Bank

,clati Working Paper 319 (Washington. D C., World Bank, 1979).

2 ii C. A. Somerset. "Fulmination reforms. the Kenya expenence". Pducation and Training Department

i+iscussion Paper EPT61 (Washington, C , World Bank, 19117).
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Both learning acquisitioii`and efficiency are important priorities, and school
systems will wish to strike a balance between the two. Where systems have
adequate knowledge of their success with respect to these competing goals, it
becomes possible to develop a long-term strategy that leads to improvements in
both East Asian schools are particularly noteworthy in this regard. In this part
of the world, full access has been achieved and drop-out and repetition rates are
virtually nil. Further, primary-level children in these two countries repeatedly
outperform children from other nations in reputable international achievement
tests . It should also be noted that student-teacher ratios tend to be higher in East
Asia than in many ofthe developing and developed nations. In Japan, the average
primary classroom has 39 students, and in Korea it has 45. Thanks to impressive
pupil discipline and motivation, teachers are able to handle large numbers of
students -- another form of efficiency. Clearly it is possible to design educational
approaches that are both highly efficient and achieve respectable learning targets .

Teachers as a key factor in learning. During the early 1960s, in discussing
the quality ofeducation, C. E. Beeby " proposed a link among several educational
goals (summarized in table 8).

For Beeby, the major determinant in the development of an educational
system was the availability and preparation of teachers. The teachers' skills set
limits on educational accomplishments. Beeby observed that within a large
educational system, some schools might have more qualified teachers thP n others,
and hence might accomplish more.

In a thoughtful defence of traditional teaching, Gerald Guthrie observes that
Beeby's stages capture the essence of much of the Western thinking that has
guided recent teacher education reforms and interpretations of the failures ofsuch
reforms. These reforms have sought to shift teaching from the more traditional
and formalistic mode towards a more liberal, student-centred method. Guthrie
questions this thinking:

Rather than concentrating on student learning as the
criterion variable against which quality of teaching should
be assessed, many innovations have taken teaching styles
themselves as an end product. Several of the assumptions
made about the relationship between teaching style and
learning are open to the charge that they are insufficiently
validated or that they are valid only in some .cultural
context.26

C.E. Beeby, The Quality of Education (Cambridge, Massachusetts. Harvard l'niversity Press. 1966).

26 Gerald Guthrie. "To the defense of traditional teaching in lesser developed countries." in: Val D. Rust
and Per Dalin (eds.). Teachers and Teaching in the Developing World (New York, Garland Publishing Inc ,
1990), p. 219. 6
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Focusing specifically on Beeby's typology, which Guthrie views as a good
representation of these fallacies, he specifically charges that the logic of the stages
is circular. The criterion of judgement is culture-bound, the association of an
ability to enquire with enquiry-related teaching techniques is not a necessary one.
and attempts to have students learn higher-level cognitive skills may be inappro-
priate to their level of intellectual development. 2- Guthrie's comments certainly
raise important questions about the specific systematic relationships proposed by
Beeby.

Beeby also points to other developmental factors influencing schools, such
as location, community wealth and cultural level: hypotheses related to some of
these factors have been investigated by Stephen Heynernun and other research-
ers 's

Clearly, it is not only the resources available to schools but also the broader
socio-economic setting that determines educational accomplishments. In the next
chapters. the relationships of various resources to school accomplishments will
be considered in more detail Here. it is sufficient for the present authors to concur
with Beeby and others that there do appear to be systematic relationships among
the various goals or priorities. The sufficient accomplishment of basic-founda-
tion priorities is a precondition for progress on higher-order priorities; educa-
tional initiatives that ignore this logic are likely to suffer.

III. Is the Whole the Sum of the Parts?

Another systemic issue concerns the relationships among the different
actors in the educational system. The language used for discussing priorities
often tends to reflect the concerns ofthe national Government and the donors, who
purport to speak for other actors -- but do they? And just as important. do gains
in these priorities have the same implications for actors at different levels?

One way of illustrating this problem is to look at the question of student
learning acquisition National planners focus on national averages in achieve-
ment or on averages for local areas: however, these averages reflect a distribution
of scores, with some individuals and/or groups doing well and others not so well.

Thinking only about groups. it is possible for the same average to be
achieved with many different kinds of distributions. One possibility would be
to have similar means and distributions for each subgroup of interest. though thc
more common outcome is to have vastly different distributions. In the United
States, where such information is extensively examined, distributions vary

2. Ibid., pp 221-222

:8 Stephen P Ilcvncman and Williaml,oxley. "The effectof primary-school twain!, on achievement across

lsseniS-ninc high- and low-income countries". Amerwan Journal of Sociology MX (6). (June 19113)

7!
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widely among States, rural and urban groups, socio-economic classes, and racial

and ethnic groups. Are there systemic links between or among these differences,

and are they amenable to initiatives? There has been some experimentation in

these areas, at least at the classroom level. Some teachers intentionally classify

their pupils into subgroups according to their presumed ability, while others

prefer to ignore these differences or create mixed-ability groups. Establishing

ability groups is justified on the premise that it enables children of different
abilities to develop more naturally and at their own pace. These practices seem

to work best for those in the high-ability groups, as they benefit from the

competition with high-ability classmates. They do little for the low-ability

groups. however: lacking the stimulation of high-ability classmates, the low-

ability children make very slow progress. The net result is a widening of
achievement disparities; high-ability students are able to make rapid progress,

and the rest flounder. Achievement distribution stretches out, and the grade-

adjusted mean score for all the students tends to drop. Thus, what is good for the

bright individuals may not be good for all.

It is possible that this same systemic outcome occurs when children of

differential ability end up in stratified schools versus equal schools; unfortu-

nately. there are few satisfactory studies on the matter. Still, it is clear that grcat

achievement disparities are evident among schools, particularly in urban areas.

because bright students arc allowed to select schools noted for enrolling bright

students. As elite schools cream off the best students, other schools end up with

the weaker half of the distribution, and this may affect their potential for doing

a good job: they have lost their bright students, who are a vital addition to both

the classroom and the school climate.

Access invites parallel inquiry, but the focus shifts now from the classroom

to the community. In some communities, virtually no children go to school, and

that is viewed as acceptable. In others a few go, and that is a matter of choice.

In still others. many go, so the rest feel the pressure to conform. The social

pressure to increase access is primarily community-based.

While large numbers of children in one community may go to school, it is

possible to have an adjacent community where very few go. The two communities

may have little interaction, and the second may fcel no pressure to promote

access However, it may be possible through a social campaign to heighten

pressure in the second community for increased access. Studies of social

contagion and diffusion have helped to create an understanding of the conditions

that lead to the spread of the incidence of a phenomenon such as interest in a

product or the contracting of a disease. Remarkably, in the field of education,

such studies do not exist. Current educational approaches are so singularly

focused on the individual child and his/her school that there is often a failure to

give thoughtful consideration to the broader social context.
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W. How Are Outcomes and Priorities Measured?

In making decisions about what to emphasize in an educational programme.
it is important to understand the current state of education.

Quantitative and qualitative indicators. Both qualitative and quantitative
information prove valuable in developing a picture. Quantitative information has
the supposcd merit of being more reliable, and of allowing for more precise
comparisons: of course. sometimes the numbers arc falsified or are based on less-
than-explicit assumptions that may mislead the analyst.

Limited availability of indicators. In terms of the several priorities
discussed above, indicators have thus far only been extensively developed for
two: access and efficiency. For each priority, there are several choices. A
number of these indicators are routinely collected by virtua4 all ofthe education
ministries throughout the world, and can be used for cross-national comparisons:
others are mainly collected for in-country comparisons. For other priorities the
indicators are less numerous, though in particular national settings there is likely
to be useful information available.

The horizontal dimension. The . process of collecting information on
educational performance begins at either the school or the household level, so
these data can be used to examine the impact of the system at various levels: Does
it benefit individual children, communities, regions. and the nation') Much
international discussion (including the analysis presented in the next section)
focuses on performance at the national level, but even in nations that have
impressive average levels of performance there may be certain areas with sub-par
performance. Therefore. in the development of national programmes. it is
important to go beneath the surface to examine education's impact on the full
range of actors involved

The following is a review of some of the standard indicators. More detailed
discussions of indicators are available elsewhere, along with proposals for their
systematic development by national ministries

Access

It has been proposed here that equal access is the fundamental priority. Most
educational systems collect considerably detailed quantitative data related to this
concept. Selected cross-national indicators of access are having a powerful
influence on the strategic planning of donors, including that of UNICEF

Douglas Windham. Indicators al Educational Efiectiveness and Ellicieno (Paris. UNESCO -
International Institute for Educational Planning. 191{9)-. and Douglas Windharn and D W Chapman. Vie
Evaluation Educational Ellnc (*onstraints. Issues und Policies (Greenwich. ('onnecticut. JAI Press.
1990).
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For primary level students, two aggregate indicators tend to be relied on:

Total enrolment at the
primary level

Gross enrolment rate =

Net enrolment rate

Population aged 6-12

Enrolment of those aged 6-12
at the primary level

Population aged 6-12

The values for the first indicator are usually higher than those for the second, as

many primary-level children are above the intended age because they entered

late or are repeating. A third indicator is sometimes added when looking at

secondary education:

Total enrolment rate

Enrolment of those aged a-b at

all levels

Population aged a-b

In contrast to the indicators for virtually all of the other priorities that will

be discussed, access indicators require information on both the children who

make it to school and those who do not make it. The data on children in school

can be supplied by a national ministry from its school census or by a national

statistics bureau from a survey of parents and children. However, the data on all

children of the relevant age necessarily come from the census. Thus, for all of

the access indicators, two different calculations are possible: one involves data

exclusively provided from the national census, while the second includes

education ministry data in the numerator and national census data in the

denominator. In virtually every situation where the two calculations have been

compared, the first calculation has provided lower numbers.

It might be inferred from this finding (i.e., the census-ministry data

disparities) that there are systematic incentives to encourage inflation in the

statistics reported by education ministries. School officials may exaggerate

enrolment numbers in order to look good to their superiors. It is difficult to

determine how pervasive or serious this bias is. However, knowing that it prevails

encotirages healthy scepticism about official educational statistics that arc

uncorroborated by second sources; all of the other indicators discussed below

come exclusively from education ministry surveys. Box 7 provides an evaluation

of the applicability of such data in Egypt.

',c
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Box 7
The Relevance of Egyptian Data on the Access and Quality

of Primary Education

Although the Ministry of Education (MOE) has developed an exten-
sive national database on education (collected from school records), a
recent study has concluded that reliable enrolment ratios, especially by sex
and region, are not available, mostly because of a deficient demographic
database. In particular, in calculating net enrolment ratios, the MOE data
on pupils by age introduce an additional element of error. This makes it
difficult to monitor the extent of universality of primary education or to plan
for complete access to primary education. In addition, analysing the
determinants of access to education requires special surveys, and these are
rare.

A data set derived from a large labour-market study carried out in
1988 (Fergany, 1991) was utilized to chart access to primary education in
a number of regions of the country, differentiating between rural and urban
areas and between villages and hamlets in the countryside. The estimates
of school attendance ratios for the age group 6-11 produced two major
conclusions:

Low school attendance levels are far more characteristic of rural
areas: Upper Egypt as a whole ranks first, and the hamlets of Upper
Egypt second.

The largest discrepancy in school attendance ratios among the
regions considered is found in school attendance for girls.

A very approximate index of gross enrolment by governorate and by
gender was also considered. The index expresses the relative pattern of
gross enrolment in governorates by relating the number of pupils in primary
education (according to MOE statistics) for the school year 1991/1992 to
total population, assuming equal rates of population growth across gover-
norates since the 1986 census. Unfortunately, this index does not provide
a breakdown according to rural/urban residence, let alone a differentiation
between villages and hamlets, and it is limited to enrolment in MOE schools
only. The border governorates are excluded due to their small population
size, a factor which tends to exacerbate existing errors.

Though not originally designed for the purpose, the same 1988 data
set was used to investigate determinants of access to education in the age
group 6-11. Among the socio-economic factors considered in this analysis,
child labour particularly work outside the household is the most serious
impediment to universal school ittendance. Girls are clearly at a disadvan-
tage, especially in the rural areas of Upper Egypt and the West Delta
governorates. The levels of education in the household and in the local
community are major determinants of school attendance; by comparison,
the economic levels of the household and of the community are relatively
unimportant factors.

Ps:
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There is hardly any solid information available on the quality of the
output of primary education, much less its determinants.

Currently, the available information on pupil achievement is based
on standard examination results which generally fail to reflect the "real"
output of education in terms of actual knowledge and the skills imparted to

pupils.

Source: UNICEF, "A survey of access to primary education and acquisition of

basic literacy sIdlls in three governorates of Egypt" (Cairo, UNICEF, 1994).

Efficiency
Efficiency is another area for which a wide variety of indicators have been

developed. Conventional indicators, drawing on the engineering model, broadly

focus on the amount of wasted time pupils spend in school, with waste defined

as any time away from steady progression from admission to the completion of

a course. In recent years, various financial indicators have also been proposed.

A major limitation of efficiency indicators isthe paucity of data: this is especially

the case for financial indicators, so they will not even be discussed here.

Internal efficiency indicators are built on information about enrolments,

repeaters and drop-outs from repeated school surveys. In the bcst situations, this

information can be summarized in a cohort flow diagram (as presented in chapter

one). However, there are problems: many systems do not routinely collect or

process data on an annual basis. so it is difficult to complete the diagram: and
these diagrams assume that children stay put. and that once they drop out they

stay out. The truth, however, is that children move among schools and "drop

in. '" so the diagrams can lead to measurement distortions. These distortions

have less of an impact at the higher (e g.. national and provincial) levels of

aggregation. but the effect is considerable at lower levels such as the local school

district or school. Three widely accepted efficiency indicators are described

below.
Repeaters as a percentage of total enrolment. This can be computed

with information from a single school survey

The number of years required to produce a graduate. With bold

assumptions, this also can be computed with information from a single

school survey, but most analysts prefer data from at least two
sequential years in order to verify the number of drop-outs.

Ernesto Cuadra. "Indicators of student flow rates in Honduras an assessment of an alternatnre

methodology." Ii/Wx ;ES Research Report Series No f (Cambridge. Massachusetts, Harvard Institute for

International Development. December 1989).
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The percentage of the primary cohort reaching the terminal grade.
Again, estimates can be made from a single school survey, but a better
estimate is obtained with time-series data.

There is a wealth of literature on efficiency indicators that identifies a great
variety of the more complicated indicators: the major limitation is the quality of
available data. As noted earlier, these indicators arc relatively more reliable at
a highly aggregated level, but less so at the school level, due to children's
movement among schools and to drop-ins. Still, it is useful to compute these
indicators at the school and district levels and to examine distribution patterns.

Learning Acquisition
Many of the recent policy discussions have focused on 'actual learning

and outcome . 41 Schools have always sought to determine how much children
learn by administering various forms of tests. In all schools, teachers carry out
periodic classroom tests and adjust their teaching accordingly.

In some school systems, the teachers are also required to administer tests
developed at the provincial or national level. However, questions inevitably arise
about the reliability and utility of these tests, particularly relative to their high
costs. These questions are particularly apropos for the primary level, where
young people have little experience with testing and where so many other factors
can influence their performance. Still, many nations do require primary school
graduates to take leaving exams: in Sri Lanka these test results are used as a basis
for awarding scholarships to needy students who wish to continue in school.
Where teSts are available, they may be used for comparisons between and among
districts or even schools. Thailand is one nation that uses the results of a uniform
national test to monitor educational performance. The technicians dealing with
Thailand's highly advanced management information system can compute
results at any level of aggregation from the nation to the school. Districts (and
even schools) whose test results slip arc required to explain their shortcomings.
and the responsible officers in districts or schools with a repeatedly weak
performance may bc subject to disciplinary action "

While Thailand relies on national tests. Indonesia has developed provincial-
level tests. There is a strong sense of cultural difference among the provinces, so
a common national test is not considered appropriate: however, the local testing

'1 World Conleience on Education for .-1,11 (WCEFA). held in Jomhen. Thailand. from 5 to 9 March 1990
lb "orla I )e, Ioratum on Filue,ition for All (Ness York. Inter-Agencv Commission I NI)P INIESCO IC El'
W'orld Hank ). article 4, 1989

Christopher W Wheeler and others. "Polio initial es to improse primary school quality in Thailand
an essaN on implementation. constraints. and opportunities for educational improsement". BRIIM;ES Research
Report Series .Vo 5 (Cambridge. Massachusp) ijarvard Institute for International Development. 1989)

#
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groups draw on a nationwide item bank in developing their distinctive local tests.

At one point Japan used a national test for primary-level students, but later
abandoned it out of fear that it was stimulating excessive competition and leading

teachers to favour their best pupils at the expense of the rest.

The above clearly illustrates that educators differ widely on the appropri-

ateness of measuruig the acquisition or mastery of the intended curriculum by

relying on an external test. Recent donor discussions have urged an expansion

of external tests, and have even proposed the development of international tests

so that nations and donors can compare the performance of national systems.
Indeed, some third-world countries have already participated in certain interna-

tional tests. and the results are interesting.

Relevance
Achievement tests necessarily reflect an assumption ofeducational hierar-

chy: the tester knows what the pupil needs to know, and uses the test to determine

how well the pupil has performed in complying with the tester's prescription.
Relevance assumes that the pupil (or his/her parent) understands what should be

learned Most discussions of relevance are ad hoc, pointing to simple examples

of irrelevant curricular materials (children are asked to spell train when they have

never seen one, or to describe a flower that does not grow in their area) -- or the

discussions make hierarchical judgements that children need certain skills for if

they are to do well.

Participatory approaches to education seek to flatten the hierarchy, to turn

directly to parents and children to discover what they seek through education.

Perhaps the best approach is through face-to-face meetings that yield findings

specific to each and every school. However, other approaches of a more
quantitative nature could be attempted. such as marketing surveys or even the

inclusion in periodic national censuses of simple questions about the relevance of

local education. Tabulations of these relevance questions at the district level

ould help to show which areas had education that fit the clients needs and which

did not. These results could become the basis for special action in areas where

there is discontent.

Equality
In the present discussion of priorities. a sharp distinction betw een equalit

and equity has been drawn Equality can be objectively assessed with various
indicators of dispersion (w hich will be introduced in this section). whereas equity

hich implies a judgement concerning relative fairness -- cannot be objectivel

assessed Still, at the very minimum, it can be posited that inequity occurs where

inequality is observed Focusing on inequality is especially important in the early
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.ears of socialization, for the inequities introduced at this stage have the most
lasting effect. Equal access is thc first consideration here (see below).

Gender differences. A straightforward approach to determining the
relative gender equality of access involves comparing either total or net enrolment
ratios computed by gender. Gender-specific enrolment ratios are beginning to
become available for most nations. Inequality is most striking in selected
countries in Sub-Saharan Africa, South Asia. and the Middle East.

Because the numbers of girls and boys are close to equal in most popula-
tions, a simpler measure which relies only on school census data is often used, and
is computed as follows:

Gender equality
Number of girls x 2

Total enrolments

Values close to 1 indicate reasonable gender equality in access. Knowing
that girls are nearly as likely as boys to enter school, but also expecting that they
may experience discnmination or parental objections once they begin attending,
one comes to recognize the importance of computing separate indicators for each
grade level.

It is of particular concern if the indicators begin to diverge in the early years,
for this means many girls are failing to gain sufficient schooling even to achieve
literacy. Further refinements might focus on comparisons of drop-outs and
repetitions of grade levels by gender; are the schools tougher on either of the
gender groups? Figure VIII shows the results of a cross-regional analysis for
Middle Eastern countries of the proportion of girls still unreached by the primary
education systems in 17 countries.

Regional and ethnic/racial differences. In large educational systems, it is
common for Governments to collect and publish statistics similar to those
described above for other social and geographic categories. The most common
breakdown is by province or State, and sometimes the statistics are also broken
down into urban and rural classifications. In countries where ethnic/racial
categories are a focus of pol icy. breakdowns may also be established within these
categories. The more refined the categories, the more possibte it is to learn about
inequalities in access.

Equality of opportunity. It is possible to focus on aspects of the
educational process other than equality of access, ranging from equality in the
provision of inputs to equality in achievement results. D. Nielsen and H.C.A.
Somerset. for example. have conducted a careful examination of the distribution
of school teachers in Indonesia. focusing on inter-provincial, inter-district and

7



0 Female Net Enrolment Rates 0 Unreached Females I

UNICEF - Education 71

Figure VIII. Primary Education Indicators for the Middle East and
North Africa Region

PERCENTAGE OF SCHOOL-AGE FEMALES LEFT OUT OF TI-IE EDUCATIONAL SYSTEM 1994
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lower-level disparities." Descriptive statistics such as the Gini coefficient provc

useful in summarizing these distributions.

In the early stages of educational expansion, educational leaders sought to

improve equality in the provision of educational resources,arguing that it was up

to individual pupils to take maximum advantage of these opportunities: those

who tried would succeed. In more recent years, educators have become
increasingly aware that individuals are not equally equipped with either the will

or the ability to strive; some reformers have thus proposed that equality of
opportunity should be equated with equality in the mastery of the curriculum as

measured in skill and achievement tests. Comparative measures of the standard

deviation in achievement scores in classes, schools, or districts are helpful in

addressing these issues.

Equality and Equity
Equity, as has been noted, involves a judgement about the appropriateness

or fairness of the provision ofeducational opportunities It is one thing to observe

an unequal distribution, it is quite another matter to decide what is a fair

distribution.

" D. Nielsen and 11 C A. Somerset. "Primary teachers in Indonesia: supply,distribution, and professional

development" (mimeo). (1)ecernber 1992).

stJ
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The issue of teacher distribution provides a useful analysis. The Indonesia
example mentioned above indicates that children in different schools have
differential access to teachers. Those in certain urban schools have the greatest
access, while those in certain remote schools are deprived in this respect. What
is the preferred distribution -- to achieve perfect equality among schools in the
ratio of students to teachers? This is what the official formulas in fact prescribe.
If the regulations are followed, is equity achieved? Some would say that it is
necessary to go beyond the official formulas. These formulas only deal with the
children in schools, but what about those who are not in schools? A more
equitable approach might bc to establish ratios of the total number ofschool-aged
youth in a local area (the potential demand for education) to the supply of
teachers It could even be argued that the system should make up for the historical
pattern of discrimination by providing even more teachers to deprived areas than
might be implied by a straight ratio of teachers to student population. Deciding
on an indicator of equity is clearly a subjective matter.

V. Conclusion: The Implications of Different Priorities

Recent studies of educational effectiveness have tended to narrow the
discussion towards equating what happens in schools with the total educational
effort, and towards elevating the single priority of educational achievement toa
high plateau of concern. Education is concerned with much more than cognitive
achievement, and much education occurs outside schools. It may be convenient
for the researcher to narrow the debate. but this would tend to reduce the
likelihood that other important questions -- i.e.. those that are of major interest
to the other actors involved in the educational effort -- would receive adequate
attention. The new commitment to EFA. with its strong commitment to universal
access. should remind all those concerned of the need to broaden their understand-
ing of educational effectiveness.

8 1
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Chapter Four

COMPONENTS OF EDUCATIONAL INITIATIVES

This chapter will first identify key components of educational initiatives.

and then propose procedures for combining these components in effective

initiatives.

I. Some Assumptions

Initiatives as Packages
Figure IX introduces a model of the educational system in which various

inputs are processed to produce the outputs discussed in the previous chapter.

This diagram illustrates how a considerable variety of components combine to

constitute the educational process. and also how a number of different offices

ma) have responsibility for these components: a mayor may make decisions

regarding which children to send to which schools: a central textbook publisher

may produce and deliver textbooks; a ministry of education may hire and deploy

teachers: and a ministry of finance may pay their salaries. The diverse origins

of these components must be taken into account when designing different

initiatives.

A major purpose of this chapter is to introduce a schema for classifying the

various components. Because they originate in different places, it is quite

common to propose educational initiatives that focus on specific components

such as school construction, teacher training, or curriculum reform. This

approach of focusing on a single component is simpler to manage -- and

sometimes it works; however, cumulative evidence suggests that a multi-pronged

approach is more likely to make a difference. For example. Verspoor Leno,

in a review of World Bank efforts to improve teaching, conclude that projects

focusing exclusively on single components (e.g., teacher training, curriculum or

textbooks alone) are far less likely to be successful than projects which link these

and other components in a package. "

In the early 1960s, a group of South-East Asian educators collaboratecl to

develop "IMPACT. one of the most ambitious packages produced in recent

decades. " These educators, anticipating rapid population growth and a shortage

of trained teachers and financial resources, sought to design a new strategy for

Vcrspoor and 11.. 1.eno. "Improving teaching a key to successful educational change lessom

from World Bank experience". a paper prei.ented at the Annual INITEC Seminar. held in Bali. Indonesia. in

October 1986

" William K. Cummings. Low-c'ost Promo) Education: Implementing an Innovation in Siv ations

(Ottawa. Canada. II)RC. 1980
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dehvering primary education that would be less costly and less dependent on

classroom teachers. The package consisted ofthree sets of components:

(1) Personnel

An instructional supervisor (in place of the conventional teacher)
capable of managing up to 200 primary school students.

Community members, enlisted on a voluntary basis, to provide
instruction (particularly life skills).

Primary school graduates, provided with modest pay, to give courses

in reading and other academic subjects.

Parents, to take responsibility for motivating their children and

monitoring the latter's progress.

(2) Instructional materials

Modular instructional materials, many of them self-instructional, to

allow children to proceed at their own pace.

Instructional radio programme sessions, to supplement written mate-

rials.

(3) Instructional organization

Self-paced learning as the primary mode, with individual instruction

taking place under the guidance of tutors and the instructional

supervisor. Where appropriate, this modecould be supplemented with

group sessions.

A simplification of organizational procedures, with no specific age-

entry requirement for the community centre, few set class periods

during the first day, no prescribed schedule for completing modules.

and no individual grades maintained other than a record of completed

modules.

The different components of this initiative were designed to be interrelated.

Facilitating self-learning, the innovative instructional materials required a new

kind of teacher -- an instructional manager or supervisor who had special skills

in managing modules as w.ell as in coordinating the efforts ofvarious assistants

in the instructional process. When the several components were jointly imple-

inented, this initiative had a favourable impact, radically lowering costs at the

same time. However, weaknesses in particular components (especially in the

design and/or supply of instructional materials) limited its overall effectiveness.
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Generally, simpler interventions -- i.e., those that are unidimensional, not
"small or low-cost -- are easier to accomplish. 36 However, one of the great
development dilemmas is that simpler interventions are less likely to make a
difference. Therefore, when starting a new project, it is usually preferable to
develop a package of initiatives.

Context and Priorities Shape Packages
Different contexts and priorities will lead to the development of different

packages. The IMPACT example described above was originally conceived for
areas with rapid population growth and a projected shortage of teachers, with the
objective of expanding access under different circumstances. Eventually, the
initiative was introduced in six countries, resulting in remarkably different
outcomes in terms of both the details included in the package and the educational
impact of the initiative. Some of the details of these differences are summarized
in table 9.

The differences evolved in two stages. At first, local educators in each
nation heard about the original IMPACT idea and decided to adapt it to their local
circumstances. During this stage. several countries modified the concept to
adjust it to local priorities and contexts. For example, in Indonesia and Malaysia
the relative success of the economy led to an expansion of the educational budget.
so there was less need to lower unit costs. In Indonesia, a firm national
commitment to adult literacy led educators to think of IMPACT as a means both
for reaching children and for serving youths and adults who had never completed
their primary education.

Once the educators had experimented with thc national prototypes, in fivc
of the six cases they sought to diffuse these prototypes to new schools and areas.
The initiative was abandoned only in Jamaica due to an initial stage of
disappointment. Of particular importance in influencing the impact of the
initiative was the structure of the existing educational system in each country:
more formal, bureaucratized systems were more resistant; nations experiencing
financial stress were slowest to alter budgetary lines that might accommodate the
less costly but nevertheless different financial demands of the initiative; and
nations whose leadership was characterized by enthusiasm and continuity tended
to best promote and support the initiative.

The IMPACT example illustrates how a new initiative often consists ofa
package that includes several components, how it is not a policy option in the

16 This qualification is critical. Edward Schumacher and others have effectively illustrated that "small is

beautiful" Appropriate technology is generally superior to high technology; however. appropriate technology
is usually not simple. It involves multiple components that have been carefully integrated according to prevailing
conditions within the local context

8 5
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classical sense but rather an alternative to the conventional approach. and how
its characteristics are likely to evolve over time.

Imitation of Established Packages versus Starting Anew
One way of developing packages is to look at those which have already been

tested such as IMPACT. BRAC, Eseuela Nueva. and ZINTECH; the following
pages contain a brief introduction to several of these tested packages. While there
is considerable value in studying these established packages, there are a number
of reasons why they should not be strictly imitated:

These packages may be culturally specific.

Circumstances are likely to vary so widely that it may be necessary to
develop distinctive packages.

Greater collective pride is likely to emerge when the initiative is locally
developed.

This chapter is based on the assumption that new packages are better. Still,
some elements of a package may already be in .place, while others may need to
be added. What is important is to be clear on all the essential elements and how
they fit together.

The Myth of Policy Options
In both social and educational planning it is fashionable to talk about policy

options. or in other words, the specification of several alternative courses of
action to solve a problem. with each choice involving different components,
implications and costs. Although the language of policy options originated in the
arenas of macroeconomic and political planning. it has gradually been utilized in

the applied field of human development. For example. a preventive strategy for
family planning might focus on education, while another might emphasize one or
more of several contraceptive options, each with its respective cost and efficacy
level. Still other strategies may combine both elements

In the IMPACT example, however, reformers in each national context
ended up proposing a single option to replace the prevailing system, tried it out.
and then modified it accordingly.

In view of the glamour surrounding the notion of policy options. one might
question the :idvisability of this monotonous approach. Is it not preferable to
come up with a richer array of options') It may in fact bc preferable, but perhaps
not possible. An inspection of what are sometimes called policy options reveals
that many of them are too general to be of any value to UNICEF Programme
Officers, while others are bogus. Two examples are given below.
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In a recently completed World Bank review of education in Asia, Jee-Ping

Tan and Alain Mingat propose three policy options: (1) increasing aggregate

spending on education: (2) freeing up resources for primary education: and (3)

improving access and retention rates in primary education. r While Tan and

Mingat introduce these actions as options. they are really one-dimensional

recommendations. In their discussion of increased aggregate spending on

education, the authors stick single-mindedly to the benefits of increased spending

and do not seriously review alternative options such as voluntary schools or low-

cost educational technologies.

Indeed, many of the so-called policy options -- particularly those presented

by economists -- are of this nature: a Government which is doing x should do y.

This proposition represents an ultimatum rather than an option. The first and

second recommendations above would most likely be identified in a Comprehen-

sive Education Analysis, but it should be obvious that they require high-level

government initiative and fall outside of the scope of initiative of a UNICEF

Programme Officer. Finally, it should be noted that the third recommendation

was already described in chapter three as a priority rather than a policy option.

Another example is Mary Anderson's well-known analysis of access to

education.38 Anderson first identifies a number of barriers to access such as

inadequate space, excessive distance, high cost. insufficient teachers, and

inappropriate curriculum; she then outlines policy options to address each of

these barriers (see table 10). A few of the proposed options seem highly

impractical. however, and may be offered so that the author can maintain a

semblance of symmetry For instance, to address the problem of inappropriate

curriculum. Anderson suggests either adjusting the curriculum or inducing

parents to accept the inappropriate curriculum. The point here is not to criticize

Anderson's thoughtful paper. but rather to point out that sometimes there may be

only one option. and there is no need tocomplicate matters by enumerating other

alternatives unworthy of serious consideration

Once a diagnosis of the disparities and their causes has been made, options

for removing access barriers become clear, and an effective policy package can

be devised The language of policy options has so captured the imagination of

educators that those who are unable to propose a range of options for addressing

Jee-Ping Tan and Alain Mingat Education in :kw .-1 i'omparouve Stud) of Cost and Financing

(Washmgton. I) C , World I3ank, 19921 While most ofthe options probed in this study are macro-level and do

not have dear implications for th.: improvement of primarY education, an interesting exception is the student-

teacher ratio The authors note that several Vian systems
have relatively high student-teacher ratios as well as

high internal effictency and mastery "lbev propose that greater attention be given to the Asian approach to school

and classroom management.

\ !dry ii .thderson. "PolicY options for impri,) mg access to education." Forum tor :Wyoming Rasa

Filui anon and 1.nera, i I (June 1991 ), pp 1-6 and 11
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some pressing problem sometimes feel inadequate. Do such educators lack

imagination? Are they poorly informed? Possibly -- but it may also be that they

work within a set of real-life constraints that armchair planners in the big cities

never see. They know that whatever they propose must also be liked by the

communities where the option(s) will be launched, and that their budgets and

skills are limited. In view of all this, their planning is frequently carried out

through a series of discussions with those who are going to be involved. Often

the situation they face is so peculiar or complex that (at least initially) their
thoughtful group comes up with only one sound initiative. Or it may be that the

consensual process leads to a focus on one approachthat all can agree on, so that

other options are relegated to the waste-basket. That first cut might be launched

as a pilot project. to be modified and diversified as the innovators become more

familiar with the context. This approach to change is sometimes called "rolling

planning'', in the sense that progressive interaction with the field suggests

various modifications or options (options a I 'experience rather than a priori) that

fit the cOntext.

II. A Taxonomy of Components
When educational planners are thinking of developing a package or even

launching a more limited initiative with a single component such as school

lunches or the distribution of free textbooks, it is useful to have a schema ofgroup

components and to indicate their relationship.

In this case. an analogy to a nutritionist can be made. In planning meals for

clients, nutritionists seek to offer a balanced diet by choosing iteriis from the

several established food groups. Selections within each group are somewhat

"optional. influenced by relative cost, availability and people's tastes -- btit an

effective diet is not possible without the full range of groups. The nutritionist's

work is facilitated by the long-established taxonomyof food groups.

Past efforts. The field of education could use a schema similar to the

nutritionist's food groups. Several have been proposed, perhaps the most famous

is Benjamin Bloom's Taxonomy of Educational Objectives, which relates

various elements of the curriculum to intended cognitive, behavioural and

attitudinal outcomes. Most of these schemata cover only a limited part of the

overall educational endeavor, however. In their recent studies of primary
education. Lockheed and Verspoor and Windham provide more comprehensive

schemata, as summarized in table 1 1.
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Table 11. Major Components of Primary Education
Identified in Recent Studies

Lockheed and Verspoor Windham

Family Student
Health and nutrition
Preschool experience

Curriculum Facilities
Materials Alternative technologies

Instructional materials and equipment

Instructional time Use of teachers and students time

Teaching Forms of instructional organization
Education system management

Sources: Marlaine E. Lockheed, Adriaan M. Verspoor, and associates . Improving Primary Education in
Developing l'ountries (Washington. D.C.. World Bank, 1991); Douglas Windham. IndicatorsofEducational
Eljecnreness and Efficiency (Paris, UNESCO - International Institute for Educational F tanning, 1989); and
Douglas Windham and D. W. Chapman. The Evaluation of Educational Efficiency: Constraints. Issues and
Policies (Greenwich, Connecticut, JAI Press, 1990).

As can be seen in the table above, there is a modest degree of overlap in these
lists. Lockheed and Verspoor. who primarily concentrate on components shown
to have a measurable impact on student achievement, place greater emphasis on
student entry characteristics and the instructional process: as school facilities
have no measurable effect, they are not included in the list. Windham, who is
concerned with the development of statistical indicators that can be reliably
collected by school systems, places more emphasis on tangible components such
as facilities and materials. Both lists do converge in the specification of certain
inputs from the community and from the established authorities, and on the
dynamics of the school and classroom processes.

While merging the two lists brings one closer to the groups ofcomponents
identified in figure IX. neither list provides much detail that might be included
under the components' respective headings. Various other lists have been
consulted, though all of them have certain shortcomings deriving from thc
comp i I ers limited perspectives

An inductive approach. In order to develop a morc comprehensive list of
educational components, the present authors decided to engage in an inductive
approach First, a group of six senior educators with experience in all the major
regions of the world was formed. With the assistance of several researchers, this
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group compiled a list ofnearly 200 primary education initiatives that had been

launched in the third world since the mid-1960s and that were well regarded.

After examining each one of these initiatives, it was possible for the group to

establish a list of 67 key elements.

The elements were grouped in various ways, finally evolving into eight

major groups (see table 12); the selection of the groups was in part shaped by

proposals relating to the components featured in table 11. The pupil-family-

community group is presented first (in the view of the Present authors) as the

foundation of all education. At the very least, the family and community provide

pupils for the formal educational system; in some settings, the pupil is well-fed,

has attended kindergarten, and has access to community learning activities after

school. Where these components are not prevalent, they may become the focus

of new initiatives.

The next several groups focus on inputs normally provided by those who

establish schools -- inputs such as buildings and facilities, teachers, curriculum,

and instructional materials. The schema then identifies two process areas:

instructional methods and management-supervision. Finally, issues of finance

are addressed. This grouping conforms to the basic input-process-output logic

common to most current educational taxonomies.

An additional consideration inestablishing the eight groups was their rough

correspondence to the major divisions and sections in many education ministries.

Looking, for example, at the organization of the Japanese Ministry of Education,

one finds that it has respective divisions or sections for facilities planning and

facilities aid, personnel, teacher training, curriculum planning, textbooks, other

learning resources, school inspection, and budgeting and accounting. These

government offices correspond to all of the major groupings in the proposed

schema (with the exception of the pupil-family-community category). It is not

uncommon for government officials to ignore community relations, but in the

schema proposed here it is the first major group, as it is believed (by the present

authors, among others) to provide the foundation for effective education.

This inductive exercise yielded a rich two-level taxonomy of educational

components. It is suggested here that virtually any component the reader has ever

considered for primary education is located in one or another of the groupings or

subgroupings that constitute this taxonomy.

The SHARE database. The schema described above has been used in the

development of a user-friendly database which includes the aforementioned

reports on various initiatives and the related research that examines their efficacy.

This database, described in moredetail elsewhere, may prove of use to Programme

Officers in planning initiatives (see table 12).
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The database consists of concise abstracts of reports and research findings

for several hundred initiatives that have been launched around the world, and it

is being continuously augmented with new abstracts. Each abstract is classified

according to two main considerations: (a) the major educational components

packaged in the initiative; and (b) the priorities or goals addressed, which are

drawn from a list of five priorities that closely correspond to the UNICEF

priorities discussed in chapter 3, and include access, quality (mastery). values

education, external efficiency (relevance), and internal efficiency.

III. Comparing Groups of Components

One concern in designing educational endeavors is gaining some sense ofthe

relative benefits and costs of different interventions. This concern requires some

preliminary comments about the groups.

Benefits. The systemic nature ofedu cation means that any given component

is likely to have multiple effects. Moreover, much that happens in education is

related to factors which exist outside schools andwhich lie beyond the control of

school personnel.

Despite the openness of the education system, it is possible to advance some

tentative generalizations about the components. For example, drawing on the

above taxonomy and database, the aforementioned group of six educators was

able to cross-classify each initiative in terms of both its constituent components

and the impact of these components on the several priorities. This cross-

classification was, of course, complicated by the fact that most of the initiatives

were packages that had to be entered under each of the components they included.

Additionally, many initiatives were designed to satisfy more than one priority;

again, the intiative received a new entry for each priority. There was thus
extensive double counting, and while there were only 200 initiatives, the database

contained nearly 1,000 entries.

Table 13 presents a summary of the cross-classification of components by

priorities. While the data have been aggregated here at the group level, the

original tabulation was made at the level of specific components. Several

interesting conclusions emerge from this latter tabulation:

Effective initiatives involve components from all of the groups, so it

would be wrong to draw extreme conclusions -- for example, that
curriculum or facilities are not important components in the improve-

ment of primary education. All of the major groupings are important.

The hard evidence on what works seems to contradict Lockheed and

Verspoor's position that facility and curriculum reform are "dead

ends It may just be that benefits vary accordingto the priorities and

the context.

9 t,
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Table 13. The Priorities with the Strongest
Links to the Eight Policy Groups

Policy groups Priorities

Community Access
Relevance

Facilities Access

Teachers All
.0e-!

Curriculum Relevance
Values
Learning

Materials Learning

athods Learning
Values
Internal efficiency

Management Learning
Internal efficiency

Finance Access

Source: SHARE, Project Abel, Harvard Institute for International
Development (IIIID). (Cambridge, Massachusetts, 1992).

Most initiatives consist of packages that are spread over several
groups, so it cannot be said that any particular group is critical for
realizing a certain priority.

While no policy group is overridingly important or the sole means to
addressing specific priorities, according to the literature available
through SHARE, teachers and curriculum are the heart of the matter
because they have the broadest impact. The other components fit in
more specialized ways.

Costs. There have been many attempts at developing a taxonomy of
educational components, but each of them has been found wanting in some
respect -- undoubtedly revealing the complexity of the educational enterprise.
One advantage of the schema presented here is that it reflects, at least to some
degree, the way educational systems are organized, which allows something to be
said about the relative cost of drawing components from the respective groups.

Many ministries report expenditures by categories similar to those in the
schema presented here, so in a given national context it is possible to fmd out how
much is spent on teachers, textbooks, and other components. Unfortunately,

9 or
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because these data are not widely available, they will not be discussed here in
detail Suffice it to say that the major expenditure category in most national
settings is teachers* salaries, with buildings and facilities a distant second and all
others receiving only modest allocations.

What is known about expenditures is discouraging Teachers' salaries tend
to be lucked into an established scale. as most of them are on fixed-salary
schedules. However, as the IMPACT example indicates, there exist many ways
to change the teachers' role, thereby (presumably) making it less costly.

Textbooks, in contrast. constitute a low-cost area. Onc teacher's cost is
equal to at least 50 textbooks -- but usually more. In spite of this. most
Governments spend little on textbooks. and current amounts are even decreasing
Along with textbooks. there are many other promising options for learning
technologies. For example. as Lockheed points out. radio is both relatively
inexpensive and effective When carrying out an evaluation, it is just as important
to look at the impact: it may make sense to spend a considerable amount of money
on a particular input if it is going to make a critical difference

Remembering the horizontal dimension. Much of the information
available on schools derives from statistical averages relating to large numbers
of schools or to schools with favourable circumstances However, it is kno w. n
that the conditions faced by remote schools on the periphery of many societies
may be vastly different from these average situations Remote schools may not
have buildings. or they may have exceptionally high student-teacher ratios. and
their principals (who usualk teach a full load as well) may lack formal training
in school management It may be the case. as the literature seems to suggest. that
the addition of nexx facilities or even teachers may not make that much of a
difference to an ordinary school. but these resources may be critical for schools
in remote areas Therefore. as new initiatives are thought of. it is always
important to recognize that in view of the biases in past data collection, what is

known may not be the best guide to what should be done

IV. Conclusions
In terms of what goes in or w hat comes out. there are two directions to follow

in discussing initiatives

Mans of the recent efforts (Windham. Lockheed and Verspoor) focus on
what comes out, differences in their relative emphasis on access and learning lead
to the differences in the initiatives highlighted above In focusing on what comes

out. these discussions tend to assume that what goes in is universally obtainable

lowever. an approach that pays equal attention to hat goes in is likely to be

more sensitive to the availability of these inputs

9G
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It can also be said that most of the recent policy volumes have minimized

the importance of context. They tend to move straight to the "silver bullets
without giving much attention to whether particular components fit a particular

context. There are great differences in the various areas within a community

structure --e.g., matrilineal versus patrilineal social organization; tight, extended

families versus nuclear units: and small landowner settings versus plantations.

Each of these contexts opens up different possibilities and introduces unique

constraints on the types of educational initiatives that can be undertaken. There

will be an attempt in the following chapters, as different "policy options are
explored, to analyse how these relate to different contexts.

What is proposed here is to look more carefully at the various components
and relate them rather loosely to their expected impact. The next chapters will

therefore review what is known about the components as a background for the

concluding chapters, which will in turn consider how to put them together.

S.
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Chapter Five

POLICIES TO IMPROVE ACCESS AND EQUITY

More than 100 million children, including at least 60
million girls, have no access to primary schooling. "

Providing opportunities for all children to acquire basic learning skills is the

most urgent task of EFA. The World Declaration on Education for All states that

basic education services of quality should be expanded. and consistent mea-

sures must be taken to reduce disparities. The strategic planning framework
introduced in earlier chapters is a useful tool for addressing this challenge.

I. Sharpening the Focus

The Context of the Access Challenge
The record of new States in developing modem educational systems, and

especially in extending these educational services to the periphery, has been

checkered. Factors such as inadequate resources. ethnic rivalry, linguistic

differences, inhospitable geography and lax government policy often account for

the failure to promote access (see chapter two). Table 14 lists those countries

hich are particularly poor in promoting access to education in general, as well

as those where there are large gender differences in access. It should be noted that

most of these countries are in South Asia and Sub-Saharan Africa.

A recent UNICEF-sponsored analysis of education in Africa proposed an

initial breakdown of national enrolments into three groupings, as mentioned

before To reiterate. "Group A represents the group of countries with net
enrolment rates below 50 per cent. B those with net enrolment rates above 50 but

below 70 per cent. and C those m ith net enrolment above 70 per cent. I" Further

breakdowns within these groups might take account ofadministrative and other

contextual features The main thrust of the UNICEF analysis is to propose
different "packets of refornis for the respective groups. with the first group
receiving the most complete packet

odd Confereme on I:dui:anon tor All (WO:1. I. held in Jonitien. Thailand. trom 5 to 9 N larch 1990-

If h% laranon rdu«Inon tor All .(No% York. Inler-Ageno Commission l'NDP l'NF.SC( l'N1CFIF

World flank. 1990 )

I" Frank Dal I. "liame ethical', in an invoimen1 In a bener . \Irmanluture in 4Thea's ( AP-I,Vs

I :dun:, Backs:round Se( ioral I'ver% (No% Vt.irk.t.1 OAO. 1992)
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Table 14. Countries with the Lowest Gross Enrolment Ratios (GERs)
and the Largest Gender Gaps in First-Level Education (circa 1988)

The 10 countries with the lowest GERs Male GER Female GER

Somalia 20 10
Mali 29 17
Bhutan 31 20
Afghanistan 33 17
Niger 38 21
Burkina Faso 41 24
Guinea 42 19
Liberia 43 24
Ethiopia 44 28
Sudan 48 41

The 10 countries with the largest gender gaps Male GER Female GER

Former Yemen Arab Republic 140 42
Nepal 112 57
Togo 124 78
Chad 73 29
Benin 83 43
Guinea-Bissau 69 37
Central African Republic 83 41
India 114 83
Morocco 80 53
Gambia 75 48

Strategic, to Promcte ahwation PIlo les and Programmes That It'ork (Nev
York. 1 NICEF. 1991)

Countries in Group A (see box 8) tend to be characterized by all the factors
that have been identified in the present cross-national review. whereas those in
Groups B and C are generally characterized by only one or two

Supply or Demand?

Among the different factors know n to influence access. some are said to
have a greater impact on the suppl of education, while others have a greater
impact on the demand. For example. Governments experience greater difficulty
in supplying schools to rural areas. parneularl w here the population is highly
dispersed Similarly. Governments w ith modest or shrinking educational budgets
arc unlikely to have funds for the construction of new schools or the recruitment
of teachers

, 99
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Box 8
Pakistan: A Good Example of a Type-A Country

Pakistan is a large country with a population that is widely dispersed
particularly in the Sind and Baluchistan provinces. Over 85 per cent of

the people live in rural settings, and significant numbers live in the relatively

rugged terrain of the Hindu Kush and Himalaya foothills or in the Sind desert.

Islam is the religion of most Pakistanis, and is recognized as the State

religion. In rural areas, the practice of Islam often leads to a sharp
separation in gender roles, and places a number of obstacles in the way of

young girls attending schools or of single women taking up teaching
assignments. Women are expected to marry early and produce large
families; the population growth rate exceeds 3 per cent annually.

Despite the common bond of Islam, the nation is composed of
numerous tribal ethnic groups that have long-standing rivalries. To some

degree these rivalries are politically contained through a federal system of
Government which allows considerable autonomy to local governments,

but the capacities of the respective areas for generating revenue vary.
Additionally, the most rural and backward have the weakest tax base and

hence the lowest capacity for developing basic education. The central
Government tends to be dominated by the numerically more dominant

Punjabis, who do not always promote policies that favour other groups.
Perhaps the most pressing concern of the central Government has been the

strengthening of national defence against the presumed threat from India

(and until recently from the communist Government in Afghanistan); with

over half the central Government's budget going for defence, relatively little

is left for education.

Source: UNICEF, "Pakistan situation analysie (Islamabad, UNICEF).

Myron Weiner. in his stu4 of access to education in India. notes how

indifferent government policy may also be responsible for inadequate supply.

Weiner illustrates this with quotes from interviews he conducted with key

government officials. An important senior official working on the National

Policy for Education makes the following observation:

I think that by and large the people of India want their
children to be educated, so we do not need coercive power

to send their children to school. Besides, what right do we

havo to compel parents to send children to schools that are

not worth much. The leachers aren't any good. ()lien they

don't even appear at the school. We mustfirst provide the

country with schools that are worth something. Right now

our schools are trash.
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Similarly, the Director of the National Institute of Public Cooperation and
Child Development argues:

Look at the tribal children. jar example They have a
tradition of learning crafts at home But once we put them
into school they won 't go back to their own culture to learn
their crqfis. This new culture we teach in the schools has
given them ?Tithing. They can't even get a job as a peon.
The problem is that the schools pull the children out of their
own culture. ... If these low-income people had a chance,
they would send their children to school to get degrees
rather than learn the :family craft. But that would be a
mistake because then we would have more educated unem-
pkyed. Schools just add to the ranks at-the unemployed. 4'

On the demand side, there are factors such as the rural agricultural
economy, which is characterized by a high valuation of child labour by families
and a degree of uncertainty about the benefits of schooling, a low rate of economic
growth which leaves much of the population with little disposable income, and
cultural norms that may lead families to withhold girls from schools. Where
parents are reluctant to send their children to schools, it is not uncommon, as
Chitra Naik observes, for school officials to selfishly support this parental
indifference:

The majority of these children (children sfrom tribal and
poor. rural .families) evade the compulsion laws simply by
enrolling in a nearby primary school. with hardly any
intention to attend. The teachers usually connive at this
stratagem since it is convenient .for them to show large
enrollments on paper and actually have a small attendance
in class. This enables them to send to the "higher authori-
ties good reports on the spread of primary education.
while their routine teaching load remains light. Such an
arrangement is mutually convenient jar everyone con-
cerned, i.e.. the children. parents, teachers and even educa-
tion offices where the "coverage" shown by enrollment
statistics matters Jim the preparation qfprogress reports.
The names qfdfew non-at tending chi ldren are struck off the
attendance register every now and then. thus satisfilng the
given regulation by token The inadequate communication
facilities in the tribal and rural areas prevent adequate

11 Myron Weiner. irp. ea pp. 57 and 76
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personal supervision and lead to dependence on reports
which cannot he easily verified. 42

Generally, countries in Groups B and C of the UNICEF schema -- especially

those in the latter group -- suffer from a demand problem: they have the schools,

or at least the resources to provide them, but they have not worked out an
approach that motivates the children to attend. In developing a national strategy,

it is important to stress initiatives that fit the national context. In other words, a

full package may be required for countries in Group A. while for countries in

Groups B and C the package might need to be more targeted. As a variety of
specific initiatives that are known to influence access are reviewed here. one will

want to keep in mind their potential impact on both supply and demand.

Regional Variation
Of course, national rates encompass much internal variation. As noted

earlier, enrolment rates are comparatively low in India as a whole, but are very

high in the State of Kerala (nearly all children enrol in the primary grades, and

88 per cent of the age cohort are enrolled in secondary schools, so Kerala has a

literacy rate of 70.4 per cent. or twice the national average). "

The situation in India is paralleled in other nations. In Indonesia, enrolment

in the primary cycle of basic education is close to 100 per cent in every province,

but at the junior secondary level the enrolment rate varies from 36.5 per cent in

West Java to 81.9 per cent in Bali." There are thus not only rural-urban
distinctions within nations, but also important regional differences that require

examination. In a single country, some provinces may require type-A ap-

proaches, while others, such as Kerala or Bali, fall into the type-B or type-C

category.

Access Options
As is the case with all the priorities one might consider, a wide range of

innovations can be mobilized to improve access and equity. It is known from the

previous chapter that the innovations that have proven most successfui in

enhancing access tend to involve the following:

The construction of new facilities.

Inducements to attract and retain capable teachers.

4: Chitra Naik, "An action-research project on universal primary education", Indian Institute of Educa.

uon Bulleun 2 (1981). pp. 137-158

Myron Weiner. op. cit., p 175

I' Indonesian Ministry of Education and Culture. Centre for Informatics, Educational Indicatory

Indonesia, (Jakarta. Centre for Informatics, 1990).
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Greater community involvement

More sensitive management.

Increased financing for primary education. including new support
from both Government and parents.

Innovations focusing on facilities and teachers primarily alter the supply
side. Nt hereas innovations in the latter groups, focusing on questions of
organization and sponsorship. can influence both supply and demand. In the
sections below, each of these groups of options will be presented in some detail.

II. Facilities

New school buildings. In Group A countries, one of the most important
constraints to access is the lack of school buildings. For example. there arc nj
school facilities within a 50-kilometre radius in some rural areas in Yemen and
Sudan. though there are children residingmore or less permanently in these areas:
nor are there any alternate public facilities for education. Under these circum-
stances, illiteracy is inevitable

In areas where there are no schools. the classic solution is to build new
schools Sonic Governments have sufficient informationon how many children
live in various areas and the number of established schools to make estimates
about the number of required facilities While public school facilities may not be

ailable. in some of these areas there may be mosques or other community
structures. In Pakistan. the wide prevalence of mosques. even in the most remote
places. has encouraged the development of a mosque school programme involv-
ing the construction of modest additions to mosques so that children can come for
basic education (see box 9) The authority of the local Imam is relied upon to
attract the children, and sometimes he may even take responsibility for teaching
them.

Location of schools Simple formulas may lead to estimates about the
number of required schools. but locating them is a more complex matter In the
tat.; I 960s. when Indonesia began to address its access problem with a major
school-building project known as sekohlh inpres. the early decisions on school
location were entrusted to officials from the President's office. Seeking to
enhance the President's prestige. these officials began to place the new inpres
schools in the central areas of each village The. s gave little consideration to the
location of existing schools, which were often no more than 200 metres away
Parents gladly sent their children to the President's schools, and the existing
schools were emptied Access was not affected
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Box 9
Mosque Schools

Many parents have concerns for both the physical and the moral

safety of their daughters in formal school environments, and the travel
required to locations outside the home village compounds those fears.
Using the local mosque as a school has been a solution which is attractive

to parents. It takes into account distance, space and cost by utilizing existing
facilities which are found in every village. The reduction of travel to and from

home is a major benefit to girls whose attendance is more affected by this
factor than boys. The utilization of a religious setting in combination with

the presence of an imam as a co-teacher addresses the safety needs of girls

and the concerns of parents. In Bangladesh, Sudan, Mali and Pakistan, the
Governments have supported the accreditation of these schools by intro-
ducing secular school curricula and trained teachers to supplement the

religious education.

Source: M. Anderson. "Policy options for effectively addressing problems of
educational access" (mimeo), Project BRIDGES. Harvard Institute for International

Development, Harvard University/United States Agency for International Development

(Cambridge, Massachusetts, December 1990).

A variety of procedures are available for planning school location more

effectively (see box 10). The simplest procedures involve the mapping of existing

schools and the identification of areas where schools appear relatively scarce:

areas or zones may be specified, taking into account the location of residences.

the degree of mobility (i.e.. roads) and the obstacles imposed by rivers and

mountains. More sensitive techniques build on this objective information

through consultation with local officials and communityleaders The underlying

principle is to build schools where the people are.

School design and scale. Centrally planned programmes for building

schools have often begun with the premise that acommitment to a common school

design is the most efficient approach. If all locations get an identical school. the

centre's supply task is simplified: send out 10 beams. four bags of cement, 120

desks. and so on: or if the case merits, double the order.

Much has been said and written about the most practical school design At

one time. UNESCO promoted the "half-wall school design. pointing out that

it was stable and provided protection against desert storms and monsoon rains

hile also providing adequate ventilation and natural lighting
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Box 10
Choosing School Locations

There are excellent aids to assist in the planning of school locations
(e.g., Gould, 1978; Hallak, 1977). However, there is a scarcity of aidsto help
in obtaining sites on which to locate buildings. Most work on location
planning or school mapping has focused on how to locate schools to
respond most effectively to the distribution of potential students.

Cost is undoubtedly a major factor in the selection of sites for
schools. Land costs are a major contributor, but preparation costs may also
be high for example, when the land has an unsuitable subsoil and is
subject to flooding.

A second factor is the access of the client population to schools. The
problem is most serious for primary grades and in rural areas where
students are widely scattered. Time and mode of travel to school have been
shown to affect regularity of attendance (for both teachers and students);
they have an indirect effect on the amount of learning.

Recommended distances and time durations vary according to the
urban or rural nature of the site, age and gender of the students, and level
of violence. A current rule of thumb is that no child should have to walk more
than 1.5 kilometres to reach a primary schod.

When land is not available for schools, educational planners have
shown great ingenuity in redesigning programmes and buildings. In crowded
urban areas, schools can be buitt vertically, that is, with multiple floors.
Playgrounds can be located on roofs, or in central areas accessible by
transport. Similarly, workshops and laboratories can be concentrated in
school dusters in rural areas (Cummings, 1992).

Source: William K Cummings, G.B. Gunawardena, and James H. Williams,
"The implementation of management reforms: the case of Sri Lanka", BRIDGES
Research Report Series No. 11 (Cambridge, Massachusetts, Harvard Institute for
International Development, February 1992).

While the "one best design has its merits, many of the remote locations
that arc most in need of school buildings may have special requirements. The
numbcr of children attending schools in these areas is often relatively low. Many
pedagogical responses are suggested for such a circumstance. For example,
children might be admitted only every second year so as to expand the size of
entering and cortinuing classes. Boarding schools might be constructed, so that
children from greater distances can attend. Perhaps the most common approach,
however, is the small school, with children of several grades sitting in a common
classroom with movable partitions; the advantages and disadvantages of this
approach are listed below.
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Advantages and Disadvantages ofMulti-Grade Classrooms

C. Thomas and C. Shaw relate the following advantages of multi-grade

classrooms:

They constitute an efficient means of providing basic education in

sparsely populated areas.

They are an efficient means of utilizing scarce educational inputs such

as trained teachers, classrooms, and materials.

Multi-grade students can attain higher achievement levels than single-

grade students, especially in math, language and sciences

Maintaining rural schools is important in building village identity and

cultural awareness.

Multi-grade schools can benefit girls by expanding available school

spaces and by helping to ensurethat schools are located closer to home.

Students "learn to learn and learn to teach- through independent

inquiry and peer tutoring.

Individual students and teachers develop a strong relationship over

time, which in turn helps the teacher assess students and adopt

appropriate teaching strategies.

Students benefit from the unique multi-age and peer socialization

patterns existing in multi-grade classes.

The stigma associated with repetit'm is removed.

The same authors note the following disadvantages of multi-grade class-

rooms:

Student achievement may fall if programmes are not supported by the

required resources and teachers are not properly trained.

Demands on teachers time andorganizational capabilities are high, so

they need special training and materials to perform their jobs effec-

tively.

Students may receive less individual attention and must often work

independently. ."

I` Christopher Thomas and Christopher Shaw. "Issues in the development of multi-grade schools" (draft).

(Washington, D.C.. World Bank. September 1992)
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Educational systems that decide on the small-school, multi-grade option
should support it with a variety of interrelated policies in areas such as finance.
instructional materials, and teacher training They must also develop an
approach for constructing special buildings for small schools. possibly setting up
only two or three classrooms where new pedagogical styles are carried out. The
climate in these remote areas may be exceptionally severe, necessitating other
modifications. Finally. it may be important to provide accommodations for the
teachers, as they may not come from the local area. In such cases. the "one best
design would be inappropriate.

Diversity of school design should receive especially high prionty in Group
B and C countries. In these countries, children who live in the central and more
densely populated areas are well served: the major remaining challenge is to
reach out to the special communities in remote areas to provide them with
meaningful opportunities.

Controlling cost and ensuring quality Centrally initiated programmes
are often implemented through local engineering units of either the education or
a related ministry. Where the construction is top-down. thc local units will follow
the common design with no accommodation to local concerns. In the Indonesian
inpres programme. the first batch of schools was constructed according to this
top-down formula: however, some of the later batches took a different approach
by subcontracting with either local governments or local firms. Subcontracts

ith local firms tended to result in shoddier construction that did not last as long:
in contrast. subcontracts with local governments often led to a complementary
mobilization oflocal involvement. In many cases. community leaders introduced
modifications to the central design which took into account local cultural
preferences. for example. wood beams might be added or the roof might be altered
to slope upwards in the same way as the more stylish local houses. In addition.
the schools subcontracted to localgovernments tended to be constructed with the
best materials and lasted the lonuest.

Indonesia's Ministry of Education contracts with local contractors or
communities for the construction of primary schools currently havea price tag
of about 30 million rupiah (US$ 15.000) each Parallel to the Ministry of
Education's school system is an Islamic school system where buildings are
largel constructed through contributions by local communities: a rich farmer
inay offer land, and others may offer materials, labour, and/or cash contributions.
A recent report indicates that a typical school building constructed in this manner
costs in the neighbourhood of 10 million rupiah -- one third the cost of a Ministry
of Education building This finding has been verified in other national settings

Donald Snodgrass. Sebdah Ihisur, Report No 5 (Jakarta. Center for Development Program
Implementation Studies. I 94)
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as well. Clearly, in areas where the community is committed to basic education,
there are considerable advantages in promot;ng Government-community part-

nerships for the construction of school facilities (see box 11).

Box 11
How Much Should Be Spent on School Construction?

If students learn as much in inexpensive school buildings as they do

in expensive ouildings, then less expensive schools should bebuilt. Saved

resources can be used to expand access, or to improve quality. Data from
the World Bank (Lockheed and Verspoor, 1989) indicate that in Sub-
Saharan Africa, schools built with local materials cost only one third as much

as schools built to "international" standards, as the following table shows:

Cost per Student Place for Local International
Construction Materials

(US dollars)

Country -Brick and mortar" Local materials

Senegal 593 175

Central African Republic 478 176

Burkina Faso 549 203

Mauritius 355 183

Chad 460 156

Mali 417 226

At most, there is only very weak evidence that the quality of building

makes a difference in learning. Although some sort of building is necessary

for a school to operate effectively, many studies show little or no relationship
between (a) student learning and (b) the type of construction, the amount
of ventilation and illumination, the physical condition of the roof, and the

walls or furniture (Fuller, 1987). For example, in Pakistan researchers found

no difference between schools with high scores on external achievement
tests in mathematics and science and those with low scores, with respect

to the condition of the buildings and whether children had desks or chairs

(Warwick and Reimers, 1991).

Perhaps other factors are much more important in producing student

learning. For example, suppose that the difference between effective and

ineffective teachers is very large much larger than the effect of buildings.
Suppose also that teachers are assigned randomly to buildings. In this case

one would see only the effect of teachers.

A few studies do report that the quality of the building makes a

difference (Mwamwenda and Mwamwenda, 1987). It may be that in these

studies, teachers are assigned according to the quality of thebuilding, and

that what is really being observed is the impact of effective teachers.
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Teachers' quarters and other amenities. A major obstacle to providing
schooling in remote areas is the shortage of teachers willing to work in theseareas
due to the lack of housing. To counter this problem, some school-building
schemes include the provision of modest housing for the teachers. Locating
teacher housing on the school campus also means that teachers can serve as night
watchmen or watchwomen for the facilities. However, therein may lie a major
problem: a scheme in Pakistan to provide such teacher housing proved a colossal
failure, as teachers -- many of whom were young and female -- refused to live in
the houses because they feared that they might be raped in the evening or that
people might spread rumours about their motives for living alone in the country.

An alternative to building teachers' houses in isolated school settings might
be to construct them in villages, adjacent to the homes of responsible local
families. Perhaps other approaches to the issue of teacher scarcity (to be
summarized below) deserve consideration as well. What is apparent from this
example is the importanceof taking local cultural norms into consideration when
planning school construction programmes.

Pooling instructional resources. The one best school design premise
is based on the belief that every child should be provided a uniform education, and
hence, that every school should have a sufficient range of resources (e.g., a fully
equipped science room, a nice playground, and a modest library) to provide that
education. To justify the fully equipped school, architects typically design a
school that will accommodate at least six full classes,or upwards of 200 children.
However, in recent years a number of countries have successfully experimented
with a different approach, establishing a group or cluster of smaller schools that
coordinate activities and sometimes even draw on a central learning resource
centre for some common needs. In Thailand, the resource centre is staffed with
an instructional expert and has a generous library and stock of instructional aids.
In some Sri Lanka clusters, the central school provides the locale for intramural
sports and cultural events.

Smaller schools may allow for a placement of buildings whereby each is
closer to more children, thus easing the burden of attendance. Other benefits may
include the possible specialization of schools by gender. by ethnic or language
group, or even by curricular emphasis (e.g., a vocational constrasted with an
academic focus).

III. Teachers

Even when schools have been built, Group A cou:n ries often lack a
sufficient number of teachers to fill their classrooms. For example, Indonesia
projects that it will need 10,000 new teachers a year just to maintain present
enrolment rates, and Sri Lanka estimates a requirement of 3,000 teachers. In
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Group B and (especially) C countries, there are an adequate number of teachers

on the payroll -- but many ofthem are located in the wrong schools. For example,

in the more comfortable urban schools, teachers may work short shifts with

classes of modest size, while teachers in remote places may face classrooms with

as many as 100 children.

Teacher substitution. Where school systems experience a shortage of

teachers, there are a number of possible approaches. One of these approaches,

which may be adopted on either a short- or a long-termbasis, is to seek substitutes

for the teachers. The most obvious substitute for a trained teacher is an educated

individual who has adequate knowledge of the subject but no formal training in

teaching. Many systems employ large numbers ofsuch people, but it is unlikely

that a system which has a major teacher shortage will have a surplus of educated

people.

A second option is to alter the teaching approach so as to rely on student

tutors. With appropriate guidance, advanced students can perform many useful

teaching tasks. They are particularly skilful in conducting drills, supervising

extracurricular in-class workbook activities, grading papers,and monitoring

recesses. The mobilization of advanced students in these tutorial roles frees
significant amounts of teacher time which can be devoted to more difficult
instructional challenges. In some of the IMPACT schools discussed earlier, sixth

graders were tutors for first 'graders (the latter requiring the most careful

supervision as they were new to school and unfamiliar with everything), fifth

graders for second graders, and fourth graders for third graders. Students

enjoyed the opportunity to be tutors, and by and large benefited from the

experience. They had a chance to review old material, deepening their own

understanding, and gained experience in assuming leadership and responsibility.

In some national settings, the main drawback was that parents complained that

children who devoted time to tutoring had less time to study and hence faced the

danger of low performance on exit exams.

A third option is to alter the teaching routine bydeveloping new instructional

materials that require less teacher time. In the discussion ofcurriculum in the next

chapter, recent experiences with these instructional design approaches will be

reviewed. Where schools effectively employ these techniques, student-teacher

ratios can remain quite high (above 50) with no sacrifice in terms of student

achievement or retention.

Teacher recruitment and deployment. In earlier eras, national authority

structures %%cre such that Governments could generally order bright young people

to commit themselves to careers as teachers and could assign individual teachers

to remote posts and expect compliance. In more recent years, however, new civil

service regulations allow teachers greater choice with regard to their work-place.
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Sometimes these regulations stipulate that new teachers must take up their first
job in a remote area, but after a fixed period of time -- for example, three years
in Sri Lanka -- they are allowed to apply for reassignment. Many take advantage
of this option and move to the cities. Thus. remote areas get a continual stream
of young and inexperienced teachers who work in the rural schools to cut their
teaching teeth before moving on to a more comfortable setting (see box 12).

Box 12
Supporting New Recruits to the Teaching

Profession in Sri Lanka

The Colleges of Education started as a response to a number of
educational policies directed towards improving the quality of education by
enhancing the quality of teachers. In more than one sense, these institutions
constitute an innovative strategy in Sri Lanka. They attempt to provide pre-
service training for the first time in Sri Lanka's history of teacher education
-- and to produce high-quality recruits who will teach for their first three
years in remote schools located in "difficult areas".

The Colleges have a curriculum designed to familiarize and provide
meaningful practice, as well as to encourage involvement with the commu-
nity. In great part, the curriculum consists of extracurricular activities which
are mainly designed to encourage the trainees' participation in community
projects. Because they are inexperienced teachers, the programme is
designed to placeteacher-education faculty in advisory roles throughout the
training period, which lasts two years. After this period, the trainees are
placed in the classroom for a year with supervisors from the Colleges and
from the schools.

The needs of the trainees during their training and their first year of
teaching are adequately taken care of through the subsidization of their
living and study expenses. They are skilfully introduced to the community
where they will teach, and the school context provides a supportive
environment during their first year of teaching which, as the literature
argues, greatly determines whether trainees will remain in the profession.

Source: M.T. Tatto, D.H. Nielsen, W. Cummings, N.G. Kularatne, and D.L.
Dharmadasa, "Comparing the effects and costs of different approaches for educating
primary school teachers: the case of Sri Lanka", BRIDGES Research Report Series No.
10 (Cambridge, Massachusetts, Harvard Institute for International Development, 1991).

The following account of teacher compensation in Indonesia (box 13)
suggests some of the problems involved in structuring incentives that favour rural
schools.
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Box 13
The New Teacher Compensation and Promotion

System in Indonesia

The new teacher salary schedule, effective April 1.989, together with
Rep lite V plans for more material support, upgrading opportunities, and
curricular reform, represents a massive governmental effort to remedy the
lack of incentives for entering and remaining in basic education. The major
issues that need to be dealt with are the structure of incentives, opportunities
for structural promotion, recruitment, the deployment of a teacher supply
system, and the differential access of primary and junior secondary teachers
to Diploma 2.

The new teacher compensation system provides automatic salary
increases within every two-year period and opportunities for advancement
in rank every four years. Promotion to a new rank is based on a credit
system, which provides the same weights on a variety of items for all
teachers from primary school through university. The number of credits
required for promotion varies. Relatively few credits are required at the lower
end of the salary scale, while a large number of credits are required at the
upper end. Although credits are cumulative over time, not all credits have
equal weight. Seventy per cent of the credits for promotion must be derived
from educational credentials and hours of teaching, and only 30 per cent of
the remaining necessary credits can be accumulated from other categories
(participation in in-service training, teaching/learning activities, teaching in
remote areas, community service, curriculum development, publications,
etc.).

The new compensation system provides very strong incentives for
acquiring additional credentials, remaining in teacher service, and teaching
in more than one school. Less weight is given to preparing for class, writing
and correcting tests, counseling students, participation in curriculum devel-
opment, and attendance.

It is recognized that the system falls short of addressing the needs,
recruitment, and retention of teachers who work in rural and/or remote
areas. There are three reasons for this situation: (1) the lack of consensus
on the definition of rurality; (2) the perception that teachers should not be
singled out for such incentives since they represent only one class of civil
servant asked to serve in remote and/or rural areas; and (3) the credit
weights in the new teacher compensation plan are cumulative, and remote
area compensation should be paid only when teachers are serving in such
areas. Possible suggestions for policy include: providing an extra allowance
for the higher cost of living in remote areas; providing rewards for teaching
in these areas, with greater opportunities for subsidized training; paying the
cost of moving to rural and remote schools and subsidizing home visits; and
improving the salary system to obviate both delays and the high cost oftravel
to obtain salary payments.

Source: improving the Efficiency of Educational Systems (IEES) Project, "A
review of teacher education Issues In Indonesia" (IEES Project, Florida State University,

1990).
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The old command model, which conceived of teachers as recipients of
government orders, has proven to be inadequate for addressing the challenge of
universal access. When teachers are given an assignment to a remote area, they
may resist and campaign for a more comfortable assignment. Failure to obtain
a transfer may lead them to resign from the service of teaching.

A recent review of teacher policies suggests that the major weakness of the
command model approach is its failure to incorporate the teacher's point of
view.' Four different levels of teachers' concerns have to be addressed if they
are going to be induced to work effectively in remote areas:

Socio-economic status. The socio-economic status 'that teachers
expect to enjoy as professionals needs to be equal to -- if not higher
than -- that of their counterparts working in schools in the centre.

Organizational support. Teachers have every right to expect and
even request a supportive organizational structure within and outside
the school. They need to have the resources that will allow them to
perform their work appropriately.

Professional development. Teachers need to have the required
knowledge and skills to deal with the situations present in peripheral
schools in a productive and effective manner.

Personal concerns. Teachers need to feel that their personal safety
and health requirements will be appropriately addressed, and that they
will be able to maintain acceptable standards of living.

Starting from the teacher's point of view. Maria Teresa Tatto identifies a
wide range of practices that have been shown to be effective in addressing the
above concerns. Some of these practices are best initiated by the more central
governmental offices, while many others are more naturally provided by local
governments and/or communities. To illustrate this new teacher-centred ap-
proach, tables 15 and 16 contain lists of a number of practices that may improve
both teacher recruitment and teacher retention, two critical problems faced by
those seeking to staff remote schools. Finally, table 17 outlines strategies which
cover the training of teachers for these peripheral areas.

For a focus on other priorities such as learning acquisition, still other
practices can be identified. Of particular importance is the development of
teacher training courses sensitive to local conditions, which may even be held in
local settings with the help of new technologies such as distance education (See
table 18 for a description of the different approaches to teacher education in Sri
Lanka )

1- Maria Teresa Tatto. "Policies for teachers in peripheral areas' a review of the literature" (19.
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Table 15. National and Local Initiatives that Facilitate
Teacher Recruitment for Remote Areas

Teachers concerns National initiatives Local initiatives

Socio-economic
needs

Provide parity in
salaries with urban
area teachers.

Provide an extra
allowance for high
costs of living in
rural/remote areas.

Improve efficiency in
the system of salary
payments to rural/remote
areas.

Provide teachers working
in the periphery with job
security (e.g., an initial
contract for three years).

Provide additional
monetary incentives,
locally administered.

Encourage the
community to provide
complementary salary
and benefits.

Carry out effective
decentralization of the
payment system.

Organizational
needs

Develop minimum
standards for recruiting
high-ability teachers.

Develop requirements in
relation to the areas
where teachers work.

Develop teacher
networks to offer support
to teachers and schools
and to make
difficult/remote
school conditions more
attractive.

Develop supportive
strategies such as
school clusters or
teacher cohorts.

Develop community
councils for the
recruitment and selection
of potential teachers.
This council could also
have monitoring, follow-
up and orientation
capacities for the newly
hired teachers.

Recruit teachers similar
to the population they
will teach.

Recruit teaching aides
from among members of
the community to support
teachers in the
classroom.
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Table 15. (continued)

Teachers concerns National initiatives Local initiatives

Professional needs Provide incentives for
locally trained teachers
to return to their local
areas.

Provide incentives at
the national level for
principals and master
teachers to train as
instructional leaders.

Provide resources for
hiring teacher aides to
support trained teachers
in the language and
cultural requirements of
local children.

Recruit qualified teacher
educators for teacher
training in rural areas.

Provide incentives for
the on-site training of
local teachers.

Provide local incentives
to master teachers and/or
principals with training
as instructional
leaders/supervisors to
provide on-the-job
training to teachers and
teacher aides.

Hire local aides to
support local and
non-local teachers in
the classroom.

Personal needs Provide credentials.

Provide opportunities
for structural promotion
relative to trainmg level.

Develop and implement
strategies to improve the
image and status of
teachers in peripheral
schools.

Provide safe and
functional housing.

Subsidize home visits
for non-local teachers.

Pay moving costs to
rural areas.

Provide job opportunities
for spouses.

Sour,e Maria Teresa Ta to, "Policies for teachers in peripheral areas- a review of the literature" (1993).
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Table 16. National artd Local Initiatives that Facilitate
Teacher Deployment to Remote Areas

Teachers concerns National initiatives Local initiatives

Socio-economic
needs

Create a national
system of extra-pay/
incentives for teachers
who choose to teach
in rural/remote areas.

Allow for staged
deployment

Allow teachers to
choose their posts

Provide incentives for
local, high-ability
students to become
teachers in their own
communities.

Allow for staged
deployment within the
region.

Organizational
needs

Form a committee to
match schools with
teachers and vice versa,
in which the teachers
themselves participate
actively.

Use staged deployment
strategies

Use advertisements to
promote posts in
difficult areas.

Form a local school-
community committee
to recruit and deploy
teachers from the region.

Use local staged
deployment

Use local advertising.

Professional
needs

Personal needs

Attach rural/remote
service requirements to
the subsidization of
teacher training.

Teach teachers how to
teach in difficult schools.

Establish systems where
teacher educators follow
up on their graduates

During the recruitment or
at the training stage,
provide teachers with
general orientation to help
them form their own
expectations about their
future jobs and their roles
in peripheral schools

Allow teachers to select
the schools where they
will teach and allow
schools to select their
teachers

Encourage educated
locals to teach in the
schools of their
community

Provide specific
orientation to teachers
deployed to the region, to
be given by teachers and
other personnel they will
work with

Smircc Maria I ea C`,1 raith, "Policies for teachers in peripheral areas. a revio% of the literature" (1993).
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Table 17. Strategies for Training Teachers
for Peripheral Areas

Teachers' concerns National initiatives Local initiatives

Socio-economic
level

Associate teacher
training with
credentials, pay rises,
promotion, mobility,
and job placement.

Associate training with
health and other
benefits, and with the
teacher's role within
the school.

Organizational
level (school level)

Create an instructional
supervisory role within
schools.

Create advisory groups
(formed by teachers and
principals from difficult
schools) to develop
relevant curriculum both
in schools and in teacher
education institutions.

Encourage the retraining
or updating of teacher
educators, which may
require the reform of
teacher education in
general.

Develop new and efficient
programmes to educate
teachers such as distance
education and pre-service
education.

Create teacher teams to
support the development
of teaching skills in
difficult contexts.

Create and support the
work of teacher teams in
the development or
adaptation of curriculum
relevant to the needs of
remote/rural schools.

Promote and support
teachers' participation
in school decision-
making such as planning
evaluation and school
governance.

Promote and support
parents' participation in
school decision-making
and governance.

Develop the role of
mentors within the
schools.

Professional
level (classroom
level)

Improve the skills,
knowledge and disposition
of prospective and
experienced teachers
and teacher educators;
this can be done through
institutional or distance
education.

Develop a programme of
teaching induction for a
year for new teachers or
for teachers who will be
teaching in peripheral

Provide on-the-job
training of teachers by
school principals, master
teachers, other teachers,
or teacher educators who
have had working
experience in peripheral
schools.

Provide on-the-job
training of teacher aides
by the school principals,
other teachers, or
teacher educators
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Table 17. (continued)

Teachers concerns National initiatives Local initiatives

Professional
level (classroom
level) (continued)

schools for the first time.
This programme may
involve tutors and teachers
exchanging classroom
experiences and strategies
throughout the year.

Include teaching practice
as an essential component
of teacher education
programmes

Include on-the-job
training in the community.

Encourage community
support for training
units/centres for
principals, teachers and
teacher aides.

Create the role of
teacher educators as
liaisons between
schools and teacher
education institutions.

Institute internal
supervision of
instruction.

Set up in-school
assessment of teachers'
characters and attitudes
to work, and assess their
knowledge and skills.
Provide teachers with
feedback.

Personal level Subsidize teacher
training for new and
experienced but
untrained teachers
Offer in-service or
pre-service subsidies.

Subsidize living and
study expenses for
trainees.

Design training
programmes to upgrade
teacher skills without
teachers having to
leave their schools,
families or regions.
Distance education
constitutes an
adequate approach

Provide trainees with
one paid day per week
for study.

Introduce teachers to the
traditions, habits, and
facilities of the
communities where they
will teach.

Assign the new teacher
at least one mentor who
will assist him/her in
settling, planning, and
implementing successful
classes in the new
environment.

Source Maria Teresa 'fano. "Policies for teachers in peripheral arLas a review of the literature" (1993)
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IV. Parents and Community
'lc The limits of Government. For many decades it was assumed that

Governments could effectively deliver education to all children if only the

bureaucracies could eliminate corruption and become more efficient. It has

become increasingly evident, however, that Governments have their own limits:

though constituted to serve all, they in fact operate to serve some better than
others. Governments often prove highly inept at extending their services to the

more remote areas. It is not that they do not care for remote areas, it is rather that

they care more about other areas: further, remote areas areoften slow to respond

to the Government's initiatives, so progress on access is curtailed. Some of the

shortcomings of government action may include the following:

A failure to involve local elites in school affairs.
The design of a curriculum that favours urban childrenbut is nonsensical and

even offensive to those in remote areas.
A failure to deliver instructional materials in a timely manner.
Insistence on an overly rigid schedule for the schools.

A greater reliance on local governments is seen as one approach for
remedying these weaknesses -- i.e., through the delegation of responsibilities or

by facilitating other modes of decentralization. The previous section indicated a

number of usefu; initiatives that local governments could undertake to respond

to the concerns of teachers. Sometimes. however. local governments arc mere

extensions of the central Government: their officials look to the centre for
direction rather than seeking guidance from the people in their immediate

environs. Where local governments lack autonomy ormeaningful relationships
with their constituent communities, they are unlikely to do much to correct thc

failures of the centre.
Mobilizing communities. Another approach draws on the initiative and

energy inherent in local communities. Even communities that arc disaffected vis-

a vis thc established Government or its policies may not have an aversion to
improving the health or literacy of their children.

Interest thus shifts toNN ards ways to mobilize this communal energy through.

for example. new relationships among Governments, schools, and communities.

These new relations can be started by any corner of the triangle, though it is likely

that the community corner will initially be the most reluctant.

In developing a community-based strategy, it is important to recognize the

enormous variet of communitie, that are likely to exist in a contemporan
society. One example of this dive' sity is found in Sri Lanka. where thcrc are four

major ethnic-religious groups -- and N ithin each of these are numerous other
distinctions such as those existing among plantation and urban Tamils. Catho-

lics. and Protestants. Rural comminities tend to be relatively homoizeneous in

their commitment to one or the other of these cultures.
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While Sri Lanka is relatively complex, comparative studies indicate thatthe
country is certainly not extreme in this regard, at least in terms of the ethnic and
linguistic complexity referred to in chapter two. One should remember that there
is a clear and strong correlation between these measures of complexity and the
level of access achieved by national educational systems. The more rural and
ethnically complex a society is, the lower its level of access.

Bridging the values gap. Complexity involves differences. In a modem
society, a Government may promote one world view, while particular communi-
ties may adhere to another. Under such conditions, the community is likely to be
ambivalent towards or even opposed to government initiatives. A highly
simplified way of looking at communities is therefore to distinguish between
those that are receptive to the Government's world view C 'high-demand commu-
nities ) and those that are cool or resistant to government educational initiatives
C low-demand communities ). Building a partnership is much more difficult
with low-demand than with high-demand communities-, consequently, expand-
ing access means confronting the challenges presented by these low-demand
communities.

Leaving aside the question of how positive change can be implemented, it
is useful at this point to review some of the areas that need change. Because the
most fundamental Government-community tension may derive from perceived
differences in values, outlining problem areas provides a useful beginning for
considering possible changes. Table 19 below indicates several measures that
might be carried out to bridge this values gap.

Table 19. Adapting the Delivery of Education to Local Values

Reasons for low participation Measures to address the problem

A method of deHvery which
conflicts with local values
related to gender roles.

A general mismatch between
the values of schooling and
local values.

A lack of appropriate role
models as teachers.

An ir ,,ufficient number of
teachers for peripheral schools.

Correct specific problems (build
walls, latrines, etc.).
Establish single-sex schools;
link schools with important local
institutions such as religious bodies;
upgrade the quality of programmes.
Recruit and deploy more female
and/or local teachers; recruit and
train locally; modify entry
requirements; subsidize teacher
training; provide room and board;
set up flexible employment policies.
Recruit and train educated
community members as teachers.

Source William K Cummings, G B Gunawardena, and James H Williams, "The implementation
of management reforms: the case of Sri Lanka," BRIDGES Research Report Sries No. 11
(Cambridge, Massachusetts, Harvard Institute for International Development, February 1992).
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The examples in the table above are selected because they can be accom-

plished in a relatively short period of time. More challenging steps include the

diversification of the curriculum to incorporate local languages and religion, and

a greater stress on locally relevant skills. Whichever measures are considered,

it is obvious that they will be best accomplished when local leaders are included

in the decision-making process.

Adjusting to the child's familial obligations. Assuming the values gap can

be bridged, there remains the problem of developing an educational experience

that is consistent with the role children play in the local communities. In part,

parents give birth to children because they need them for various tasks related to

the household and/or the family business. Schools that compete with these

familial demands will have more difficulty in attracting students than those which

are adaptive. Table 20 suggests a number of measures that schools can consider.

Table 20. Adapting the Delivery of Education to Children's Constraints

Reasons for low participation Measures to address the problem

School attendance prevents Permit siblings to attend class.

children from caring for siblings.
Set up day-care centres near

t schools or at work-places.

School attendance prevents
children from attending to family Schedule school classes in the

chores such as the preparation
of meals, planting and
harvesting, etc.

morning or afternoon only.

Schedule the school year around
growing seasons.

The curriculum requires that Develop non-graded, unit-based

students enter school at a specific curricula. Allow children to enter

age, attend school every day,
continue attending without
interruption, and complete a whole
year -- or they will fail.

school and progress at their own
pace.

Develop second-chance programmes.
Provide children with alternatives
for joining formal schools at an

Children are over the entry age. older age.

Institute a system of automatic

Failure is easy. promotion. Eliminate exams in early
grades.

Source: William K. Cummings, G.B. Gunawardena, and James H. Williams, "The implementation

of management reforms: the case of Sri Lanka," BRIDGES Research Report Series No. 11

(Cambridge, M -4achusetts, Harvard Institute for International Development, February 1992).
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Watching costs. Yet another constraint to access is the cost of schooling.
These costs can be either out of pocket or indirect (e.g., children foregoing other
activities). As Governments encourage commUnities to assume greater respon-
sibility for their own schools, there is a growing tendency for them to make these
communities recover some of the costs of schooling from parents. It is often
assumed that this strategy places a greater financial burden on parents, and hence
reduces their willingness to send their children to school. However, the
consequences of a community playing a role in school finances may be more
complex. First, it turns out that parents are reluctant to pay for schools when they
have no voice, but are less tight-fisted when the schools are perceived as their
own: parents who lack cash are willing to support schools with labour or
materials that they can procure from the environment or their work-places.
Second. schools run by local communities tend to be less expensive to operate
than those managed by Governments, because local communities find ways to cut
costs in areas such as school construction and maintenance, personnel budgets
(by relying on volunteers), and incidental expenses (e.g., uniforms and instruc-
tional materials). Finally, some community-run schools find ways to draw on
pupil labour to generate income; examples include fish, poultry, and cash-crop
farms established on school grounds.

Community involvement may improve education. As the community
begins to play a role in the school, a whole range of resources may be uncovered
that w ere not formerly available, such as land for branch schools or for
extracurricular school activities, volunteer teachers, or in-kind assistance.
Community involvement may have direct benefits for the instructional programme
as well. Further. as schools and communities come closer together. teachers are
often accorded more respect For example. parents come to appreciate the
financial hardships teachers face, and often begin to provide them with presents
of rice and vegetables.

As communities become involved in schools. it is apparent that schools tend
to develop a fuller programme more consistent with community values. Research
indicates that community involvement tends to result in improved educational
results, including both improved access and higher levels of pupil mastery of
subject matter The box below summarizes evidence from the recent experience
of community involvement in Sri Lanka.

How to get the community involved. Where schools. have long been
established and run by government bureaucracies, communities assume that
someone else is in chat Schools often have to take the lead in involving the
community, initiating activities that demonstrate the school's interest in the
community For example. the schools might take up projects to clean out
the ditches alongside key roads, using both pupil and teacher labour.
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Box 14
School-Community Relations in Sri Lanka

As part of a series of reforms beginning in the late 1970s, the Sri
Lankan Government set out to improve school-community relations. Leg-
islation authorizing the establishment of local school development societies
(SOS) was enacted to provide a formal structure for community input into
the schools. While previously only parents andteachers' opinions had been
solicited, now the entire community was asked to assist in helping develop
local schools. At the same time, the legislation encouraged schools to play

a strong role within the community.

A survey of schools carried out several years after the implementa-
tion of the reform found that 69 per cent of all communities provided schools
with some form of support, and that 58 per cent of the schools provided
support to their communities. Schools helped build roads (29 per cent)and

places of worship (29 per cent), assisted with religious, cultural and
recreational events (23 per cent), and provided personnel and facilities to
teach school drop-outs (10 per cent). Communities helped organize school
functions (56 per cent), provided monetary support (56 per cent), and helped
build and maintain school facilities (42 per cent). As one community
member stated:

Here the people are poor, and the funds are poor too. But people
show their good will in other ways, by labor, by their high respect
for the principal and teachers and their feeling of intirnacyto wards
the school.

Source: William K. Cummings, G.B. Gunawardena, and James H. Williams,
"The implementation of management reforms: the case of Sh Lanka," BRIDGES
Research Report Series No. 11 (Cambridge, Massachusetts, Harvard Institute for
International Development, February 1992).

In riany countries, schools have small musical groups: the principal might

suggest to community leaders that they make use of the band for one of the

community's festive holidays. Or schools might volunteer the services of
children to clean the local mosque or church. Table 21 summarizes some
strategies that have been found to be effective

As the school reaches out to the community and shows that it cares. the

community is likely to reciprocate by showing greater interest in the school. with

a partnership gradually forming. Although the nature of this partnership will
inevitably change over time. table 22 lists several ways in which the partnership

may prove useful for the school

Involving the community in the school is a potentially rich area for
innovation that has benefits far beyond access In the chapters that follow some

of the other possibilities will be explored
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Table 21. What Schools Can Do for Communities

Community problems What schools can do

Many school drop-outs
and illiterates.

Offer instruction.

Provide alternative ways for drop-outs
to obtain education certificates.

Provide drop-outs with ways to re-
enter the formal school system.

Few learning resources: Share educational resources.

Community problems
addressable with information.

Provide information.

Low level of community
development,

Provide ideas, information, leadership,
and labour to address specific
community problems.

Source: William K. Cummings, G.B. Gunawardena, and James H. Williams, "The implemen-
tation of management reforms: the case of Sri Lanka", BRIDGES Research Report Series No. 11
(Cambridge, Massachusetts, Harvard Institute for International Development, February 1992).

Table 22. How Community Involvement Can Improve Education

Provide support for instructional programmes
Cultivate an environment supportive of school programmes.
Improve enrolment, retention, and attendance.
Monitor studies at home; ensure that all students have adequate
study space.
Identify problems and help students with them; help students with
family emergencies.
Boost morale of school staff.
Provide assistant or regular teachers.
Provide instruction in specific areas of expertise (whereteachers lack
expertise).
Pass on community knowledge.
Provide apprenticeship and work opportunities.

Supplement school resources
Donate land for school; donate labour/materials to build or help build
the school buildings
Repair/maintain facilities.
Donate equipment and learning aids (e.g., books, teaching materi-
als)
Raise money for the school.

Source: William K. Cummings, G.B. Gunawardena, and James H. Williams, "The implemen
tation of management reforms: the case of Sri Lanka", BRIDGES Research Report Series No. 11
(Cambridge, Massachusetts, Harvard Institute for International Development, February 1992).
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V. Management and Finance
Bringing about many of the changes discussed above has important

implications for the ways schools are financed and managed. The financial and

management practices prevalent in most nations are not really conducive to

realizing full access. Moreover, their limitations also influence the realization of

other priorities.

As this is the first opportunity to discuss these practices, some concepts with

implications for both access and other priorities will be introduced. There will

also be a return to this topic in the coming chapters, to add other findings and

recommendations that have more obvious applicability to these other priorities.

In most national contexts, management and financial practices build on
long-standing traditions. A basic concern is to provide support for local services

at a more or less equal level across the society. Towards this end, standard
formulas have been devised which make only minimal adjustments to take into

account the variations in local circumstances. Second, these practices reflect a

governmental will to impose a world view on local actors, as well as a belief that

local areas have a scarcity of talent. The practices thus tend to be highly
prescriptive, leaving relatively little latitude for local discretion. From the point

of view of access, the fundamental weaknesses of current practices are twofold:

They are not sufficiently sensitive to local needs.

They stifle initiative at both the school and the community level.

Creating partnerships. A fundamental shift is required, as is implied in the

review of the various initiatives discussed above: the top-down notion of
educational systems should be replaced with a new approach where schools and

communities are equal partners with Governments, and where each one has a role

to play. The challenges involved in performing these roles will vary according

to national and local contexts and may require an extensive review of national

laws and regulations. However, these changes are worth it if they promise to

unleash the new energy required to realize Education for All.

Dividing responsibilities. The basic recommendation put forth here is that

the responsibilities of the different partners in education should be more clearly

delineated. The Government is urged to place a limit on its responsibilities --

namely, to focus on the promotion of national unity and the equal provision of

education -- and should look to its partners in education to assume other
responsibilities. Parents should be expected to provide as much support as they

can (but it should be clearly recognized that parents vary in their capabilities, and

that other partners should be asked to compensate for parents with limited

financial and cultural capital). Schools should be looked to for stratepies to

promote excellence in accordance with their local circumstances. They should
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also be encouraged to develop strategies to draw resources from their local
surroundings. by means of school-based industries, revenue-generating events
such as music concerts or sports events, and tuition charges.

The centre might limit its role primarily to the preparation of curricu-
lum and textbooks. In the partnership described here. the central Government,
as a promoter of unity. may conclude that it need not mobilize every vehicle
possible to ensure unity, but that it should rather focus on those levels where it
has a comparative advantage. The record suggests that the Government'smost
effective source of influence is the curriculum, and perhaps textbooks. There is
little evidence indicating that the Government's vast efforts to train personnel and
control them through a centralized hierarchy has had the intended effect. There
is a widespread and growing sense among educational personnel thatgovernment
procedures hamper rather than promote the educational process. Under these
circumstances, it would be wise for the Government to consider ways to
deregulate many areas of administrative procedure: top priority should begiven
to personnel procedures. with schools being given greater autonomy over their
own affairs, and the Government exercising control through mechanisms of
accountability..

Flexibility. It is critically important to foster flexibility, so that education
can accommodate the great diversity of circumstances surrounding it. Although
it may make sense for the centre to develop a core curriculum, it is also important
to build specific areas into the framework where local schools are encouraged to
develop applications and elaborations suited to their own circumstances. These
may take the form of local examples. such as a focus on local economy and
culture. In some national contexts. the adaptation may even involve a translation
of the centre's core curriculum into local languages Table 23 summarizes these
principles.

Government formulas for school support should be based on existing
needs. The Government, as a promoter of equity, should reconsider the way it
supports schools. Current formulas arc highly uniform, with the delivery of
services to schools generally based on the number of students enrolled. Yet it is
less the number of students than local circumstances that determine the difficulty
of the educational task. One critical circumstance is geography. schools located
in urban settings have access to a large pool of human resources while those in
peripheral areas do not, and it takes more to get a qualified person to work in the
latter. A policy promoting equality would recognize that fact. and would provide
relatively more support to a peripheral school than to an urban school. Box 15
describes a teacher training programme in Tanzania which stresses community
involvement and encourages teachers to offer their skills in their own regions
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Table 23. Developing Curriculum to Meet the Needs of the Periphery

Curricula most successful in the periphery

Visibly (and actually) practical.
Rigorous enough to permit children to participate in regular schools.

Available in the language(s) the child will need.
Adaptable to:

(a) Multi-grade or single-grade classrooms;
(b) Self-, peer-, or taacher-led instruction;
(c) Varying teacher capacities;
(d) The individual child's schedule and learning pace.

Self-contained.
Structured according to children's time.
Accompanied by practice-oriented teacher training and instruction

oriented supervision

Source. William K Cummings, G B. Gunawardena, and James H. Williams, "The implemen-

tation of management reforms, the case of Sri Lanka", BRIDGES Research Report Series No 11

(Cambridge, Massachusetts, Harvard Institute for International Development, February 1992).

Box 15
Teacher Training for Community Schools in Tanzania

In 1970, Tanzania redesigned the structure and curriculum of
teacher education and training as a way to promote the community school

concept and to implement universal primary education by 1977. A "crash

programme" for teacher training started in 1976, with the aim of training

40,000 extra teachers. The programme, through a village education
committee under the ward education coordinator, selected and recruited

primary school leavers and provided them with three years of training, with

12 to 15 weeks of teaching practice (three days per week). The trainees were

tutored and supported by programme and school personnel during their

training. The programme included the following: compulsory correspon-

dence courses in principles of education, mathematics, Kiswahili, and

syllabus analysis; optional correspondence courses in English, geography,

history, and political education; radio broadcasts for several of the courses

mentioned above; and a six-week residential training which included a

revision of education, mathematics, Kiswahtli, and syllabus analysis as

well; and two weeks of teaching practice before sitting for the national

examination in the four subjects.

A teaching certificate was given to those teachers who passed the

national examination, which covered the four subjects, teaching practice,

character assessment and attitude to work. According to Dove (1982), the

programme had trained 35,058 teachers as of 1981, and was believed to

have achieved its objectives.
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An important feature of this programme is the selection of teachers,
which is based not only academic qualifications but also on character
assessment. In Doves words:

These teachers have to prove themselves worthy members of the
community, able and willing to participate in self-reliance activities.
Once trained, teachers normally teach in their own region. The
policy is to encourage teachers to work in their own communities
whenever possible. Another innovative feature is the teamwork
approach to training. Student teachers teach in the community
and on-the-job, not in isolation from the community as in conven-
tional college-based programs. The tutors from the training col-
leges, inspectors, head teachers, and practicingclassroom teach-
ers cooperate to supervise their work. The college teachers and
inspectors have had experience of primary teaching themselves,
a factor given great importance by the authorities. The itinerant
teacher educators (ward edfication coordinators) are key figures
traveling around to guide and advise teachers in training and as
liaisons with the schools.

Source: L. Dove, "Lifelong teacher education and the community school", UlE
Monographs, No. 10 (Hamburg, UNESCO Institute for Education, 1982).

Schools need to build complex relationships with theircommunities. In
their pursuit of excellence and relevance, schools should be encouraged to
develop a more complex picture of their community. On the one hand, there arc
parents who supply children; on the other. thcre arc firms and government
services which employ the graduates of the school system. Both parties should
be invited to join the schooling process as supporters and decision makers. It may
be possible for schools to diversify their curricula by sending students for
internships in the work-places of future employers or by otherwise strengthening
their relationships with the labour market.

School plans as a requisite for funding. Governments might consider a
strategy of supporting schools to the extent that they demonstrate a willingness
to support themselves, or alternately, if the school can provide a description of
a programme worth supporting. In other words. rather than providing automatic
support. the Government should require a school to give some indication of its
plans for utilizing that support. This approach would place greater pressure on
schools to determine their own goals, keeping in mind the needs of their local
community Principals would be required to play a major role in developing the
details of the school programme.

Such changes might require revisions of established laws and regulations.
In Sri Lanka. for example, the School Development Society Act was passed many
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.t.iars ago to encourage a partnership among parents, schools, and the Govern-

ment. Among its provisions was astipulation that each local school development

society could maintain a treasury of up to 200 rupiah -- once a significant sum

but now a pittance. While having the intent of fostering more community
involvement, the Act has, over time, stifled many opportunities.

Block grants for school funding. The preferred model here is that of a

school lacking guaranteed resources from the Government (except for a mini-

mum block grant. the size of which might vary according to thecircumstances).

The school would be expected to develop a plan of its own for the management

of this grant. and would be encouraged to seek additional resources, including

both government grants and community support, from various sources. Schools

would be allowed to admit new students under acontrolled programme of growth.

even at the expense ofenrolments at nearby schools, as long as the student chose

the school voluntarily. Controlled competition would be used to stimulate

excellence and responsiveness to local demand.

Encourage local networking It may make sense. particularly in remote

areas. to establish several small schools rather than one large central school.

These small schools need not necessarily be viewed as separate entities: on the

contrary, they might be combined as a cluster around a central coordinatingoffice

that stocked common resource materials. The central office could become the

budgetary and management unit for this cluster. Even where schools of normal

size exist, it is of considerable value to foster local networks The main

advantages tend to be in the area of professional development: however, clusters

k ou Id also be useful for addressing acccss issues For example. if a teacher in

one school were sick or on maternity leave, a cluster could provide the framework

for identifying teachers who could fill in on a part- or full-time basis through

rotation from a member school

Broaden the principal's role In many educational systems, the principal's

role is carefully prescribed The principal is allowed to receive children from a

specific catchment area. he is provided with a fixed curriculum, is given a certain

number of teachers and materials to accomplish the Job. and has little discretion

over funds or other resources Although principals are generally implementers

of externally derived plans. most are capable of much more They have

considerable experience with teaching and clear ideas on what it takes to help

children learn ,Thev know people in the community who are willing and able to

teach, and w ho do not need standard compensation They may even have ideas

about how to improve the school grounds How ever. rules and regulations may

restrict the principal from acting on this experience

It is possible to give principals a biggerjob. and to the extent that this is done.

most schools will accomplish more The principal can be allow ed greater

discretion in virtually every area of activity (see box 16)
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Box 16
Developing Strong Leaders to Support Dynamic Schools

In a study carried out in Indonesia, Cummings and his collaborators
have recently found that dynamic schools in this country are characterized
by principals who have taken charge of developing approachesthat reach
:seyond the prescriptions of the government programmes and the exclusive
dependence on government-supplied resources.

Congruent with the idea that the greatest productivity and adaptabil-
ity is achieved when those closest to the problems are given wide levels of
discretion to respond to local situations, Cummings and his collaborators
found that the more dynamic and efficient schools could be portrayed in
terms of the politics-market metaphor, where more dynamic schools were
characterized by more independence from government regulations, by
principals who were comprehensive managers and showed entrepreneur-
ship capabilities, by the relatively high proportion of resources financed from
client revenues, and by moderate costs to clients.

Included here are excerpts of the description of a school exemplifying
this situation, as shown by Cummings and his collaborators:

The 70-year-old "Pondok Parabek-Padang Panjang" school is
sit uated in a rural area and is a private institution in terms of fiscal matters,
receiving only modest assistance from the government. [F]ormal
responsibility for the school rests with a group of individuals, one of whom
-is the school prinapal. Associated with this group is an advisory board
composed of a notable group of poltical and reigious leaden, many of
whom reside in West Sumatra. This board meets once ayear to provide
advice on long-term planning. Daly operational affan, including financial
management, rest primarily in the hands of the prinapal and his assistant;
these two chief officers apparently share most of their decisions with the
other teaching staff ... [The institution currently has 1,2W students
enrolled, with more at the lower than the higher levels. ... [Mlonth61 fees
at the lower levels (elementary grades) are Rps. 6,000 and at the higher
levels are Rps. 7,000 ... (The teaching staff consists of five faculty who
are provided by the Ministry of Reigious Affairs and 55 who are oil an
honor basis (at Rps. 3,000 a month per hourly load) and whose pay has
to be covered from student fees. Most of the staff are former students.
... [While the school reports Rile difficulty in retaining staff, it nevertheless
began a pension plan four years ago ... [to be given to teachers who have
been associated alth the school for ten years] ... The school begins (by)
putting Rps 10,000 a month into the teacher's retirement fund; after fifteen
years, the contribution is raised to Rps. 15,000, and similar increments
occur for each additkinal five years. [Slimier care is evident in other
areas of the school's management ... [such as efforts to reach out to the
community]. ... The most dynamic Indonesian schools are those where
principals have taken charge, developing approaches that reach beyond
the prescriptions of the government programs and the exclusive depen-
dence on governmental supplied resources.

Source: W.K. Cummings, M.R. Suparman, and I.M. Thoyib, "The Indonesian
school principal: broadening responsibility", a paper prepared for the IEES-EPP Work-
shop held in Jodiakarta, Indonesia, in June and July 1992.
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Management training is required. To stimulate the assertiveness of

schools, it is advisable to develop new programmes in management training that

target both school principals and local educational officials. These new

programmes would, on the one hand, encourage principals to take a more

assertive role in school management, and onthe other, encourage local officials

to allow schools more discretion.
Case-studies of schools that show initiatives are needed. In support of

these changes, it is recommended thatcase-studies be conducted in schools that

show impressive levels of initiative in self-management and in reaching out to

their communities. What inspires these schools? What have they accomplished?

What is imitable? Similarly, pilot projects in self-management might be launched

both to foster new initiatives and to find out what in the current system thwarts

initiative.

VI. Conclusion

While Governments and international agencies have repeatedly issued calls

to eradicate illiteracy and spread enlightenment, and have in most instances set

up elaborate public education programmes. there are today far more people who

cannot read than there were in 1789 or 1945. Clearly, the established educational

programmes miss large proportions of the world's citizenry.

In thinking about what has gone wrong. the present authors have come to

the conclusion that the established programmes may be incapable of making

further progress: they may have reached an upper limit. Further, the EFA

initiative, channelled through international donors and central Governments,

offers little that is new. What are the limits of modern education, and what needs

to be changed?

Established programmes tend to be tailored to standard situations

found in large cities and in places where thepopulation is concentrated.

Specifically, the established programmes are based on the following:

(a) Schools built around separate classes for separate grades:

(b ) A centrally devised curriculum. typically authorizing instruction

in the metropolitan language:

(c) Centrally produced textbooks:

(d) Teachers trained for standard settings, and rewarded by a salary

schedule and a promotion ladder issuing from a central bureau-

cratic office.

(e) Principals appointed from the centre who have the authority to

operate independently of community will:
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(f) A system of centrally funded instructional and infrastructure
support that focuses on school as a unit rather than on commu-
nities, and that treats all schools as equal, independent of the
school's resource base or the challenges the school confronts.

Programmatic modifications are often introduced to accommodate
settings that differ from the standard norm. However, these modifica-
tions on the "'one best system are not enough.

If the concern is to reach the periphery, it will be necessary to
encourage unique approaches for a variety of unique local settings
rather than seeking to modify central formulas. These unique ap-
proaches may include multi-grade classrooms, locally tailored mate-
rials. voluntary instructional staff (including students as tutors), and
instruction in the local language.

While the focus of central educational systems is on the schools
established by the centre, it should actually be placed on communities
and their educational needs. Communities have legitimate leaders who
can become partners in education, helping to identify priorities,
mobilize local resources, propose approaches that fit local circum-
stances, and provide continuity.

Central support for schools tends to provide equal support for each
educational administrative unit, based on the number of pupils that the
unit serves. However:

(a) These formulas provide equal funding for unequal conditions.
Some areas are more challenging because of difficult terrain,
dispersed populations, and/or the lack of pupil preparedness;
these are the peripheral areas. A truly equal funding formula
would provide support in direct proportion to the challenge;

(b) These formulas do not take into account the differential ability of
the pupil enrolment to support education. An equalizing formula
favourable to the periphery would provide central support in
inverse proportion to the local area's ability to s,Ipport educa-
tion.

When channelled through local administrative units, central funding
can often lead to waste and excessive regulation. New approaches to
funding need to be considered that are more equitable and that reward
performance:
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(a) Central support to administrative units enables them to allocate

funds and other resources among schools according to criteria

decided by the administrators, often with little concern for the

differential needs of schools. A more equitable approach would

be to channel funds and resources directly to the schools;

(b) Funding directed to schools might be provided in response to

budget requests by schools, and allocated in such a manner as to

provide incentives for those schools that are most prepared to

help themselves. Alternatively. funding might be provided in

proportion to school improvement in academic performance or

other areas.
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Chapter Six

IMPROVING LEARNING ACQUISITION

In addition to stressing improved access and equity, the World Declaration
on Education for All urges educators to focus on learning acquisition. Article 4

establishes that schools should not concentrate "exclusively on enrolment,
continued participation, and completion of certification requirements"; rather,
they should emphasize learning. The Declaration recognizes that many schools

stress irrelevant material and teach it poorly, causing children to disengage from

the learning process.
In a windowless building, a teacher chants a lesson to 40
youngsters who sit on the floor without pencils orpads or
textbooks. The young people chant back in unison, in a
language they do not understand. No questions are asked or
answered, until the end qf the day when each child is asked
in succession to repeat the day's lesson out loud, as a
condition.for going home. Within three months the original
group of 40 is down to a manageable size of 1 2.48

Under these circumstances, children may attend several years ofschool but

end up with little of value. Others, disinterested or discouraged bywhat they find

in school, may simply leave it. The wide prevalence ofsterile educational settings

leads to the two questions which will be the focus of this chapter: Whatshould

be learned? What policies enhance learning?

I. Introduction

The Supply of Education: A One Best System?
The temptation to offer easy answers to questions of this kind has always

tantalized educators. Some years ago David Tyack, in an interpretative history

of American urban education, traced the powerful social forces that led to the

search for the one best system" for American public education in the nineteenth

century-

Convinced that there was one best system qf education for
urban populations, leading educators sought to discover it
and implement it. They were impressed with the order and
efficiency qf the new technology and forms oforganization
they saw about them. The division of labor in the factory,
the punctuality qf the railroad, the chain qf command and
coordination in modern businesses -- these aroused a sense

qf wonder and excitement in men and women seeking to

INICEF. Bangladesh Rural Advancement Committee. "BRAC non-formal education appraisal: (Cast-

hility of first expansion phase" (Dhaka. June 1993)
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syste.matize the schools. ... Efficiency rationality. continu-
ity. precision. impartiality became watchwords of the con-
solidators. In short, they tried to create a more bureau-
cratic system."

Much the same fervor for a "one best system' is evident today. Thanks to
a growing body of research, a number of rcports are now available which outline
what works in education: clear learning goals, pupil motivation, an orderly but
active classroom, and time on task are some of the themes commonly featured in
these reports .5"-i6 However, as was suggested in chapter four, itmay be that the
recent research has not defined the issues broadly enough, and has thus generated
somewhat limiting conclusions. Therefore, to begin this discussion, two con-
trasting "best systems for enhancing learning acquisition will be presented.

A centralized systems approach. In the early 1970s, Korea began a
national educational reform under the direction of the Korean Educational
Development Institute (KEDI). By introducing new concepts ofsystems analysis
and planning. the reform sought to accomplish the following:

Develop new curricula that both reflected Korean national ideals and
needs and were balanced in terms of cognitive, affective, and psy-
chomotor learning.

Increase student achievement.

Improve cognitive processes of a higher order, such as problem-
solving, critical analysis, and creative thinking.

Narrow the gap between rural and urban areas in terms of student
achievement, education:11 opportunity, and the quality of instruction.

N David Tyack. The One Best System: History of American Urban Education (Cambridge.

Massachusetts. Harvard Universit, Press, 1974), pp. 28.29.

6° David W Chapman and C..A. Carrier (eds.), Improving Educational Quality: A Global Perspective,
((heems ich, Connecticut. Westview Press. 1990).

si Marlame E Lockheed. Adriaan M Verspoor. and associates. Improving Primary Education in
Developing ('ountnes (Washington. D.C.. World Bank. 1991).

s: Noel F ML-Ginn and Allison M. Borden. Better Education tor A 11. A BRIIX;ES Manual for .Ilanagers
iind Policy Makers(monograph). (Cambridge. Massachusetts. Harvard Institute for Intemational Development,
September 1992).

George Psacharopoulos and Maureen Woodhalk Education for Development An A nalysi r of Invest
ment t'hoices (New Yolk, Oxford ( Mversity Press. 1985)

'1 t nited States Agency for International Development (1 'SAID). Office of Education. Lessons Learned
m Basic Education in the Developing 'firid (Washington. D , 1990)

" t 'nited States Department of Education. What Works- Sc hoots That it'ork: Educating Disadvantaged
'inhlren (Washington. D C Ikpartment of Education. 1981)

' I .nited States Department of Education. 117ml Works Research about 7 eaching and Learning, second

edition (Washington. D.0 .18 Department of Education. 1987).
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Make public education more accountable and more credible to the

general public in order to foster nationwide support for education.

As a first step, a series of "town meetings" were held around the nation to

gain a sense of what was expected from the reform. A new centralized curriculum

was then designed based on the latest principles of systematic instructional
delivery. The curriculum specified clear goals for each grade and subject, and

broke the subjects down imo small units, each composed of a diagnostic stage,

a teaching/learning stage, and an extended learning stage.

Teaching pides, special instructional materials (including texts, student

workbooks and teaching aids), and coordinated sets of formative/summative
evaluation instruments were developed. To support these reforms, school
management procedures were altered to strengthen instructional support and
facilitate greater coordination among teachers. Additionally, special in-service

training programmes -- in some cases utilizing television and radio -- were
launched to familiarize both teachers and principals with their new roles.

As illustrated in figure X, a careful evaluation of this reform indicated a

remarkable improvement in the various academic subjects. While the evaluation

Figure X. Achievement Levels of Children in KEDI Schools
and Traditional Schools
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did not focus on the non-cognitive outcomes, the reformed schools also developed
a reputation for strengthening student confidence and work habits. It can be
argued that Korea's reform was so successful because the systems approach
applied was not too distant from the underlying centralized and highly disciplined
approach to education that is characteristic of all East Asian nations.

The reform led by the KEDI programme was carried out on a national scale,
but in other countries similar reforms have focused on specific regions or groups.
The group of IMPACT reforms mentioned in chapter five primarily focused on
rural schools, notably those located in sparsely populated areas. IMPACT
reforms rely on many of the same principles as those set by the Korean example,
and generally result in impressive improvements in pupil retention and academic
performance. This goal has often been achieved even when teachers have had low
educational levels and have been required to teach large classes (typically 40
students or more). What is distinctive about this family of reforms is the necessity
for the systematic development of an integrated approach to instruction. This
approach has to be implemented in schools which have a considerable array of
instructional materials and evaluation instruments, and a centralized develop-
ment office must be established for this purpose.

A decentralized school-based management approach. Many educators
in the more developed countries have recently come to place more faith in school-
based reforms than in the centralized approach. They argue that those who
manage and work in schools have sufficient wisdom to develop a curriculum
suited to the needs of the ordinary child. Thus, they propose that most decisions
be left to individual schools, with the centralized agencies playing only a minimal
role (except for possibly providing some financial support). To stimulate schools
to do a good job, some advocates of school-based management urge that parents
be given considerable freedom to send their children to whatever school they wish.
and that they be granted vouchers to pay the tuition at the school of their choice.
To the extent that parents are able to exercise their choice, schools will become
more sensitive to the true needs of both the parents and their children -- and
presumably, education will become more effective (see box 17).

Many studies purport to show the advantages of school-based management.
James Coleman and Thomas Hoffer, 5- in a highly publicized comparison of
public and private high schools in the United States, report that the private
schools achieve much better academic results at a lower cost per unit. They
attribute the difference to the superior curriculum, teaching and discipline in the
private schools, and especially to the closer links these schools have with the local
community This study has been widely replicated, and in recent years a number

v. James S. Coleman and Thoma.s IloBer. l'u hlw and Prrvate figh Schools (Nev. York. Basic Books. Inc..

1987).
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Box 17
School-Based Management Comes to Dade County, USA

The school-based management (SBM) programme and its accom-
panying philosophy of shared decision-making (SDM) have been imple-
mented in the Dade County public schools to give more power to principals
and teachers so that they can do a more effective job of educating the
children. Not long after the programme began, more than half the schools
in the county were operating according to SBWSDM principles, and it was
expected that by August 1991 SBM/SDM would be operative at every school
in the county.

SBM allows managers in local schools to make decisions on school
policies, while shared decision-making involves the teachers and potentially
other school staff members, as well as parents and students. Although
principals maintain final governing authority under this system, teachers
and principals together might decide upon staffing, budget, curriculum,
scheduling, student activities, in-service training and other matters. By

placing authority at the school level, those directly involved can excercise
a certain amount of creativity and freedom in addressing the educational

needs of the students.

This experiment represents a dramatic reversal of the "principal-
proof evaluation methods and "teacher-proof curricula of the past.
Greater power for principals and teachers has resulted in greater enthusi-
asm. A number innovations have occurred in some SBM/SDM schools.
Principals are allowing teachers to share power which was previously
closely held by the administration, and teachers are showing a new,
reawakened sense of professional responsibility, and are even taking on the
task of evaluating and counseling each other. Schools function more as
teams, with a high level of communication between the team members and
significant penalties forteam failure. Elements of risk and entrepreneurship
are being introduced into a profession known in the past for its concerns
about employment security and income.

There are many potential pitfalls in the movement towards SBM/
SDM. Decentralization alone can lead to even wider disparities in school
performance than those which already exist. Students from low-income

families suffer the most. Centralization and decentralization must be
blended in a new way so as to allow for creativity at the school level while

keeping a coherent focus for the district as a whole.

Source: World Conference on Education for All (WCEFA), held in Jomtien,

Thailand, from 5 to 9 March 1990: Worid Declaration on Education for All (New York,

Inter-Agency Commission: UNDP/UNESCO/UNICEFANorld Bank, 1990)
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of limitations have become apparent with respect to its findings. School-based
management may be preferable if schools have talented principals, markets for
key inputs (e.g., textbooks and teachers), communities with strong and somewhat
divergent value commitments, and a keen interest in education. Unless these
conditions (which are more likely to prevail in urban areas) are met, this highly
decentraiized approach may not be advantageous. Nevertheless, the school-
based approach seems to be the preferred model of the World Bank, an agency
that is now advocating market solutions for a variety of social services. 58

The Demand for Education
The models above are directed towards the provision of an education that

Governments or other sponsors may supply. However, as was repeatedly
observed in chapter five, the success of these or other models largely depends on
the receptiveness of the local community.

The concepts of high-demand and low-demand communities have already
been defined. In the first case, parents have a positive attitude towards the
'modern curricUlum, as they perceive links between mastery ofthis curriculum

and opportunities for modern jobs. In low-demand coMmunities, however,
parents are more sceptical. Particularly in these latter settings, a centralized
approach that focuses solely on an academic curriculum may fail to connect;
schools must focus on topics that are important to the kids.

If community leaders arc incorporated into the schools' executive boards,
those using a decentralized approach have a better chance of developing an
attractive programme, although this programme may not be that favourable to
learning acquisition. For example, in one Sri Lankan school, community leaders
cooperated with the principal in developing a strong boxing team. Learning
acquisition was not a major focus for this particular school.

National Governments may be willing to consider some combinations: the
centralized option could be supported in compatible areas while complemented
by other strategies at the edges. Perhaps the major challenge of EFA lies in
fostering educational systems that apply varied approaches to accommodate the
true diversity of basic learning needs.

II. Curriculum

Whether a system is run by the centre or the school, decisions about what
is to be learned have to be made, these decisions become the curriculum. In recent
years, some observers have begun to draw a distinction between the intended
curriculum (what Governments or principals decide) and the implemented

\ t rki liank. If'mqd terelopment Report. I 991 (Washington, D C , World Bank. 1991)
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curriculum (what teachers actually convey in the classrooms). In many in-
stances. the gap is substantial. This section reviews several of the issues that
should be addressed by those who formulate or seek to revise curricula.

Who Should Be Consulted?
Perhaps the most basic task in framing a curriculum is to decide who should

be involved. In the early stages of modern education, officials from the central
Government assumed the responsibility of setting the curriculum because schools
were viewed primarily as a means for cultivating loyalty to the State and its
ideology. As nations have matured. however, the purposes of education have
broadened, and it has been recognized that a good curriculum depends on
consultation with a broader group of people.

Ralph Tyler, seen by some as the father of modern curriculum development,
urges careful attention to five different sources of insight: the learners them-.
selves. contemporary life outside the school, subject specialists, philosophers,
and the psychology of learning. c" Tyler points out that exclusive reliance on any
one of these groups is likely to result in a distorted curriculum which, though
effective in certain settings. may not have an enduring value.

While Tyler apparently believes that experts should have the final word on
curriculum development, Sheldon Shaeffer has in recent years urged a more
participatory approach where no single group is in control, but rather where all
affected parties are involved and feel a sense of ownership:

Ouality in education has traditionally been defined in terms
of inputs, outputs. and processes. ...Good education must
also ) encourage a more integrated view ofdevelopment
by making students more aware of how their actions,
individually and collectively. hinder or help to meet Icer-
tainl changes: and (2) mobilize and empower people with
the knowledge and skills fbr more participatory and demo-
cratic processes . Such a system must uselfbecome more

participatory in nature in needs assessment, research.
planning, management. evaluation and other activities in
which parents. communities, and teachers can he involved

more /idly Planners and managers will need to ckfine
their work quite differently to become enablers and facili-
tators. rather than controllers

" Ralph W TN ler, Same Pt nu iples .11 'urriculum and Instruction (Chicago. Chicago I 'ruersity Press,

19.19)

Sheldon Shaettel . "Fdik.ati,mal Liu:dill, redefined". Fe,rum tar ,,hil.arn Ito; Bon, Fdneanon and

at,a, n 1 (1). I Januar. 19921. pp I -2
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What Should Be Learned?
Over the past several decades, there has been an ongoing debate concerning

the appropriate content for basic education. On one side, there are those who
advocate a relevant curriculum containing material that reflects local conditions
and that even focuses on activities directly applicable to the local economy and
society. On the other, there are groups that support a more streamlined
curriculum focusing on the basic academic skills of reading, writing, and
numcracy as the only subjects that should be attempted at the primary level. The
main tenets of these positions are described below.

Back to the basics. In 1965, Philip Foster wrote a famous critique of
"vocational education, pointing out how vocational curricula were often
antiquated and failed to teach useful skills. Moreover, employers sought to
provide students with academic skills rather than vocational skills; therefore,
parents also preferred that their children learn academic skills.'

A variety of studies have been conducted to show how academic education,
euphemistically referred to as "general skills, has proved more practical than
"specialized skills, even for rural and farming activities (see box 18). So, as
the aigument goes, why waste time on teaching specialized skills, particularly
when general skills have been shown to be more relevant for most children?

An ideological element has also entered this debate. Generally speaking,
socialist Governments such as Cuba and Tanzania have been the strongest
advocates of practical skills; many donors (especially in the bilateral group) have
not been inclined to support policies promoted by these countries.

Ir. their recent study on primary education. Lockheed and Verspoor come
down squarely on the side of general skills; their introductory chapter stresses a
bare-boned curriculum of cognitive competencies including "literacy (reading
and writing), numeracy, modernity, and problem-solving behaviors . 62 Based
on a recent cross-national analysis of textbooks, they suggcst that a remarkable
consensus has emerged concerning what should be taught in schools, and this
consensus stresses general skills. Elsewhere, they refer to adjustments in the
common intended curriculum as a "blind alley

In extreme cases, the curriculum has been ''ruralized'' --
with courses on agriculture added to the class schedule --
in an elfOrt to make it more appealing to children of

h I Philip J. Fosh:r, "The fallacy of vocational education in development planning," in: Karat-id and 1lalsey
(eds.), Power and Ideology in Education (Oxford, Oxford l!niversity Press, 1977)

Marlaine F.. Lockheed, Adriaan M. Verspoor. and associates, Improving Primary Education in
Developing Countries (Washington, D.C., World Bank, 1991).
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farmers. Generally, these small changes in the intended
curriculum have been ineffective and resisted by parents
and teachers. 63

Instead, they argue that greater efforts should be exerted to improve the
implemented curriculum the challenge is to teach this common curriculum better

than it has been taught thus far.

Box 18
How Primary Education Helps Farmers Solve Problems

Farmers in Kenya were shown a diseased plant and asked about the
causes of the disease and about the measures that might be taken to help
control or prevent the disease. An unschooled Kenyan farmer mentioned
three possible causes of damage to maize: weeds, birds and hailstones.
These were given as generic causes of crop damage, and particular kinds
of damage were not attributed to specific causes. However, none of these
was responsible for producing the disease symptoms inthe maize specimen
shown to the farmers.

By comparison, a Kenyan farmer with seven years of primary
education made a complex causal model which correctly identified the
cause of damage and a possible solution:

This is what Arnodonde, the stalk borer, does. ft attacks the stem
and makes it wither at the buds, sometimes without you knowing
it. You buy chemicals from the store and apply them when the
maize is small, two or three feet high. You spray the buds after the

first weeding from the top dressing.

The farmers understanding of how technology could improve pro-
ductivity was enhanced by a primary curriculum that taught science in
conjunction with farming practices, and emphasized scientific theory over
memorization.

Source: T. Eisemon, "Becoming a Modern' farmer: the impact of primary
schooling on agricultural thinking and practices in Kenya and Burundi," in: D. Women,
L. Silkkerveer, and S. Titilola (eds.), Indigenous Knowlege Systems: Implications for
Agriculture andlntemationalDevelopment(Ames, Iowa, lowa State University, 1989), pp.

41-67.

The central concern of the back-to-the-basics proponents is the implemen-

tation of practical steps known to bring quick results. Lockheed and Verspoor

question the value of fiddling with the curriculum because these actions take years

to work their way into the classrooms. Curriculum changes imply textbook

changes, textbook production. textbook distribution, and new teacher training.

61 Ibid.. pp. 1-2 and 51.
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Yet today, long after the promulgation of the 'Current curriculum, tliere are
failures in implementation. Curriculum change may thus turn out to be a ploy ibr
postponing action.

Rather than fiddling with the curriculum, this movement urges educators to
get textbooks into the hands of children. There are extensive research findings
showing the relationship between the prevalence of textbooks and learning; in
effect, the textbooks themselves become the curriculum. Figuring out how to
supply children with good textbooks is thus a better investment than devoting
attention to curriculum change.

The whole-person education. While the basics approach focuses on the
three R's, many educators favour a broader approach -- one that cultivates values
and skills in addition to the core cognitive abilities -- because they believe that
school education should develop the whole person and not just the mind. For
example, the basics approach says little about the teaching of national values,
local cultures, or religions -- all of which are prominently featured in the goals
of most national educational systems. What's more, most systems devote a
significant proportion of the curriculum (between 15 and 50 per cent of
instructional time) to these subjects. Much of the cultural curriculum is taught
through games and other action formats which children enjoy. Might not children
turn away from the schools if these fun activities were dropped?

Similarly, the basics approach dismisses the widely held belief that a school
education should convey certain practical skills in addition to general skills. One
example, of which nearly all educators approve, is using the school as a vehicle
for teaching children standards of health and cleanliness, such as the importance
of boiling drinking water, brushing teeth, and taking a bath. Many educators also
believe that schools should attempt to convey certain values and skills -- for
example, teaching respect for labour by having children participate in a school
farm or having them take responsibility for clsaning the school grounds.

Will the basics reach all? The back-to-the-basics approach is likely to
result in a reasonably sound educational experience in the majority of settings,
or at least in the "high demand settings where parents and children believe in
modern education. But what are its implications for the remaining settings, where
parents and children are not sold on the benefits of modern education and often
look upon the government school with a hostile eye? What is generally true for
the majority of cases may not apply in these peripheral settings. Although
textbooks produced in the capital city or in some foreign country may be
pedagogically sound, they may also give short shrift to local nuances. Manzoor
Ahmed, drawing on his comparative analysis of basic education in China and
India, observes the following:
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Cognitive skills are developed effectively among rural
learners when the learning content deals with the local
environment or agricultural practices. The teaching meth-

ods and practices then have to .follow an active empirical
and exploratory approach instead ofa didactic passing on
of facts. "4

Until an educational approach appealing to these settings is devised, little

learning is likely to take place there. In many local settings, educators have
launched experimental programmes to develop new indigenous approaches that

depart from the basics. The Escuela Nueva programme in Colombia (described

in the box below) is one of the most interesting examples, as it places an
exceptionally strong emphasis on parental and student involvement in school

planning and management.

Box 19
Improving Rural Education in Colombia

through Escuela Nueva

Based on its 1978 study detailing major weaknesses in theprovision

of basic education in rural areas, the Government of Colombia accorded top
educational priority to improving schooling in these areas and developed a
comprehensive 10-year Rural Primary Education Plan. The Plan set forth

a national strategy for attacking key problems, relying heavily upon the
Escuela Nueva programme.

The Escuela Nueva programme was launched in 1975 after a decade
of experimentation. From its official inception in 1976, covering 500 schools

in three departments, the programme expanded to 3,000 schools by 1983,

and to 8,000 schools or approximately 30 per cent of the target schools

throughout the country by 1987. The programme is designed specifically
for multi-grade classrooms in rural areas. Seeking to achieve both
educational and social goals, the programme aims to: (a) provide the full
five-year primary cycle; (b) improve the relevance and qualityof education;

(c) improve student achievement; (d) improve educational efficiency and
productivity; and (e) integrate the school and the community. The strategies

used to implement the programme focus on curridilum, teacher training,

administration, and the school-community relationship. The curriculum
content, which is readily adaptable to the circumstances of a particular
community, is simple and sequential, with an emphasis on problem-solving
skills. Presented in the form of semi-programmed learning guides, the
curriculum is organized to permit a flexible promotion system. To comple-
ment the curriculum materials and to meet the challenges of multi-grade
teaching techniques, Escuela Nueva has developed a special classroom
design based on resource corners, simple classroom furniture, and a 100-

book library.

Manzoor Ahmed, "Quality and relevance: concept and practice", Forum/or Advancing Banc Educa-

tion and Literacy ( 1992), p. 3.
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Escuela Nueva places special emphasis on teacher training and
continuous in-service upgrading. An initial 10-day training workshop
introduces the programme's philosophy and content, teaching strategies,
school organization, and student evaluation. Two follow-up workshops are
given during the year to provide further training, particularly with respect to
adapting curricular materials to the needs of the students and the charac-
teristics of the community. Supervisors receive similartraining, with greater
emphasis on the pedagogical aspects of supervision. Regular and frequent
supervisory visitations are an integral part of the programme, their purpose
being to provide pedagogical rather than administrative support. An admin-
istrative structure has been developed from the central to the local level. At
the central level, a national committee ensures that programme policies are
in accordance with national goals and objectives. At the departmental level,
departmental committees are responsible for planning and implementing
the programme and training personnel in the department. Within the school,
the programme's operation depends upon the student council.

Escuela Nueva considers the integration of the student, school, and
community as crucial not only for the school's effectiveness as a learning
institution, but also for the community's responsibility for its own develop-
ment. A parents' committee works together with the student council to
develop joint community-school projects.

Sustained evaluation of Escuela Nueva shows sound results. Re-
cent comparisons show that students attending Escuela Nueva have
significantly higher levels of achievement than students in traditional
schools. Student motivation, creativity, and self-esteem are higher; parents
express greater satisfaction; and due to the flexible promotion system,
repetition rates are lower. Teachers have more positive attitudes towards
teaching and are more involved in the communitythan teachers in traditional
rural or urban schools. Studies also show that supervisors see their jobs
more positively, with a stronger emphasis on providing support rather than
on merely overseeing school operations.

Source: V. Colbert de Arboleda, "Universalization of primary education in
Colombia: the 'New School' programme", in: CA. Rojas and Z. Castillo (eds.), Evaluacion
del Programa Escuela Nueva en Colombia (Bogota, Colombia , Instituto SER de
Investigaclon, 1988), (draft version).

Not as much is known about these ventures as one might like, for they have
not been as carefully researched as mainline education. What is known, however,
suggests that they are quite promising. Children in these programmes do as well
on achievement tests as children in conventional schools, and at the same time
acquire strong family and communal values that reinforce the local social
structures. In other words, it may be that a modem nation needs to support a range
of educational approaches, tailored to the requirements of different settings. One
should keep an open mind about various approaches, and resist yielding all the
schools to the back-to-the-basics approach.
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Significantly, the World Declaration on Education for All takes a broad

view. Without committing itself to a specific curricular format, article 1 describes

basic learning needs as "content (such as knowledge, skills, values, and attitudes)

required by human beings to be able to survive, to develop their full capacities,

to live and work in dignity, to participate fully in development, to improve the

quality of their lives, to make informed decisions, and to continue learning". 65-66

Article 2 highlights the importance of stressing tolerance and humanistic

values in basic education, and article 3 focuses on common cultural and moral

values. Finally, article 4 refers to the "need to incorporate usejid knowledge,

reasoning ability, skills, and values in schools.

Core and diversified curriculum. In many instances, the apparent
differences between the basics and whole-person curricular camps are not as
great or irreconcilable as they may seem. The basics group is firmly convinced

that all children should know certain things: although the advocates of the whole-

person camp may agree with that, they feel it is not enough.

One sensible approach is to structure a curriculum that includes a core

focusing on basic subjects. and then allow generous provision for the develop-

ment of a diversified curriculum around the core. A central curricular unit might

assume responsibility for this core curriculum, while local educational offices or

individual schools might be given responsibility for the diversified portions. This

approach was recently adopted in Indonesia, where the centre tookresponsibil

for 80 per cent of the curriculum, and provincial and local governments were in

charge of the rest. A similar programme began in India in 1984. 6-

What about survival skills? The core-diversity approach opens up the

possibility for wider participation in at least part of the curriculum. However.

ever as this approach gains favour, there will continue to be questions about the

content of the core. Should the focus be solely on the basic academic subjects.

or should the core be broadened to take on issues which many regard as even more

fundamental? In recent years. UNICEF has been particularly forceful in raising

this question. Some UNICEF thinkers insist that the world is facing a range of

common problems that cannot be ignored byschools, and urge the development

of' a "survival skills curriculum which includes a focus on five sub-themes

enx ironmental skills, personal health skills, family life skills, peace skills. and

Worl d Conference on Education for All (WC EFA). held in lomtien. Thailand. from 5 to 9 March 1990

World I ieclaration on Education for All (Ness York. Inter-Agency Commission. INDY I 'NESCO l:NICEF

World Bank. 1990).

Gar. Theisen and others...1n .inalysis at the Status ot I *urriculuin Retorm and Texthook Produchun

in Indonevia. (Florida. Honda State t 'niversity - Impros mg the Efficiency of Educational Systems PEES!.

199 h

". N ESCO report 1984



1 40 UNICEF - Education

job-creation skills. This provocative proposal deserves careful consideration: it
is hoped that some educators may see fit to experiment with the inclusion of
curricular units focusing on these areas in national settings.

Graded progression or mastery? The traditional curriculum divides
subjects into subsets of material to be taught in successive grades. Childrenare
expected to more or less master the material in a grade as a requirement for
moving on to the next grade. To insure against children who do not master very
much, the curriculum includes some repetition of material so that children have
a second chance. This approach is sometimes known as "spiralling'', because
the curriculum steadily moves forward while at the same time systematically
circling back for review/repetition sessions. This design can work well if the
curriculum does not advance too fast and there is not too much variation in the
pupils' abilities and motivation.

In many developing nations, the conditions described above are not realized:
the curriculum may be very demanding and there may be a wide variation in
pupils' abilities. Under such conditions, large numbers of children may fail to
grasp the material of a particular grade level. One option is to fail students and
insist on their repeating the grade. Another option. advocated by UNESCO since
1984. is to introduce automatic promotion, with the expectation that the
motivational value of moving forward to a higher spin of the spiral curriculum
outweighs the possibility that the child is moving to a level beyond his/her grasp.
However, as reflected in the emphasis made by the World Declaration on
learning acquisition, there is an increasingly widespread belief that the
automatic progression practice has led to a ritualistic school experience, where
children often graduate without learning.

One alternative to the traditional curriculum is what has been called a
Mastery Learning (ML) curriculum. In the ML curriculum, subjects are broken
down into small units that can be covered in a week or two, sometimes traditional
academic subjects are integrated if it is felt this will help enhance pupil access.
At the end of each unit, tests are given to evaluate the students' understanding,
and those who fail to achieve a mastery level -- . score of 80 per cent, for example
-- are expected to go back and review the unit before taking the test again. Only
when a student has achieved a mastery level is he/she allowed to move to the next
unit.

The ML curriculum can be implemented in a variety of ways. For example,
It can be individualized so students proceed at their own pace. Alternately,
students can be placed in ability groups which proceed at different rates. Or, as
in Indonesia, they can be placed in mixed-ability groups, with all members of the
group having to pass the mastery test before the group moves on to the next unit:
in this situation, students in thc group act as informal tutors to help each other
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grasp the material. Mastery Learning is regarded as one of the more effective

means of ensuring learning acquisition.

Bilingualism. Somewhat analogous to the basics-relevance debate is the

question of what language should be used for instruction. Many educational

systems in formerly colonized areas still use a metropolitan language in the

advanced levels of their educational systems and in their modern work-places.

Therefore, some argue that the children should learn in the metropolitan

language. because learning in another language is a waste of resources and

reduces a child's future opportunities the same people even suggest that parents

prefer their children to learn in the metropolitan language. However, as indicated

in two rccent studies, parents change their minds once they see the positive results

of a bilingual approach (see box 20).

Box 20
Improving Equity through Bilingual Education

Bilingual programmes in Guatemala and Nigeria have helped to

facilitate school participation for children whose home language is different

than the official or national language.
Historically, language was a major reason for the limited access

of the indigenous Mayan population to educational opportunities

in Guatemala. While most children from this population spoke a

Mayan language, the language of instruction shifted to Spanish.

In the pilot bilingual programme introduced in 1980 in 40 rural
schools, children were taught in one of four major Mayan Ian-

guager. ((here are more than 200 Mayan languages) in the first

three grades and then instruction was shifted to Spanish. As is

often the case with bilingual programmes, in the beginning parents

showed some resistance. They thought that their children would

receive an inferior education and were afraid they would not learn

Spanish. These concerns were overcome when parents saw the

improvements in children's achievement and their mastery of
Spanish along with the indigenous language. In 1986, the bilingual

programme (PRONEBO expanded to 400 schoo/s. In 1990,

approximately 800 schools participated in the programme. In fact,

the national law now requires bilingual education in rural Mayan-

speaking communities.

A project in Nigeria shows that teaching in the native tongue
throughout primary school can facilitate learning without impeding

acquisition of the second "national" language. While English is the

official language of Nigeria, the native language of 15 miNion

people in western Nigeria is Yoruba. Beginning in 1970, the

Institute of Education at the University ofIfe launched the "Six-year

Primary School Project", using Yoruba as the sole medium of

instruction throughout primary school. English was taught as a

second language Non-project classes had three years of instruc-
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tion in Yoruba and three in English. At ihe end of their primary
education, project children were significantly ahead of non-project
children in all school subjects, including English. On the public
examinations, project and non-project children performed equally
wet. in secondary schools, project students retainedan academic
advantage over non-project students in mathematics, Yoruba and
English.

Source: R. Chesterfield and H.N. Seeley, "Process evaluation of the Programa
Nacional de Educacion Bilingué (PRONEBI)", Final Report (United States Agency for
Intemafional Development/Guatemala and PRONEBI, 1987); and A. BabatundaFafunwa,
"Education in the mother tongue: a Nigerian experiment", Journal of African Studies
(1987).

There is considerable evidence indicating that a child who begins school in
the language spoken at home does better than a child who begins schooling in an
alien language. While educators agree on the value of beginning school in the
home language, they differ on what should follow in lateryears. Table 24 outlines
the principal options. The various bilingual options involve different approaches
which enable a child starting in an indigenous language to acquire a mastery of
the metropolitan language. The more complex the policy, the more difficult its
implementation and the greater its cost.

Table 24. Characteristics of Language Programmes

Language
programme

Medium of
instruction

L2* as a
subject

Children's
use of L1**

Submersion L2 No No

Transitional
bilingual

L1-->L2 Yes-->No Yes>No

Maintenance
bilingual

L1-->L1 and L2 Yes Yes

Immersion

Structured L2 No Yes>No
Revival L1 No Yes

Home language L1 Yes Yes

Source: William K. Cummings (ed.), Reaching Peripheral Groups. Community, Language and
Teachers in the Context of Development, Special Studies in Comparative Education, No. 31(New
York, State University of New York at Buffalo).

L2 corresponds to second language.

" Ll corresponds to native language. 15 0
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Lockheed and Verspoor note that successful systems in the developed world

all teach in a single national language. While acknowledging the linguistic

complexity of many third-world nations and the value of having children begin

their schooling in their home language. the authors argue that it would be very

costly for a nation to encourage the persistence of multi-lingual education beyond

about Grade Three. Instead, they favour minimal "transitional bilingualism
converging on a single national language for all children.

Clearly, however, cost is not the only consideration that nations will Wish

to weigh when making this curricular decision. For example, the World

Declaration observes that "literacy in the mother tongue strengthens cultural

identity and heritage, elsewhere it observes that "traditional knowledge and
indigenous cultural heritage have a value and validity in their own right and a

capacity to both define and promote development. The bilingual strategy a

nation chooses will have a profound impact on fir.' evolution of its national

culture Is integration or segregation the goal, or is one subgroup expected to be

assimilated into another'?

Hidden curriculum. Most of the attention of curriculum developers is

focused on the content and sequencing of academic subjects. a circumstance

leading curriculum discussions to focus exclusively on these issues. However,

a number of observers have pointed out that the school teaches much more than

these subjects, through what is sometimes called the hidden curriculum. In the

days when modern schools were first developed, many educators were fascinated

with the demands of the factories and modem offices where many school

graduates would find jobs. In these offices, bosses sought workers who were

punctual, obedient, hard-working and clean. These concerns led to the develop-

ment of a school schedule which started early in the morning and was full of

demands for as many hours as the educators felt young people could last; the

schedule was designed to teach the rhythm of the factory.

Independently of what appears in the textbooks, there are many other ways

that a school can teach the lessons of life. In most East Asian schools, children

have extensive responsibility for janitorial and service functions. For example.

groups of children are formed to empty waste-baskets. clean blackboards, clean

and groom the school grounds and athletic fields, and prepare and/or deliver

snacks and lunches Children may also be in charge of announcements, take

attendance, and even become involved in certain instructional tasks. It turns out

that children with these experiences replicate them in the work-place later in their

lives Thus. a Korean or Japanese executive is likely to empty his own waste-

basket rather than depend on a janitor, more generally, the Asian executive has

a healthy regard for those who do "dirty work , for he or she has already done

this type of work while in school

"!
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Extracurricular activities can also teach other lessons. For example,
Australian schools do not support athletic teams for inter-scholastic events,
though they do support debating teams and math teams -- the message being that
schools are places for study On the other hand. local clubs support these athletic
teams, and welcome youth only if they maintain certain academic standards.
Again, the message is that good performance in school is important for access to
valued opportunities outside of school.

Little "hard research has been done on the impact of the hidden curricu-
lum. primarily because the research community -- fixated on the narrower issue
of learning the formal curriculum -- does not allocate funds for these "frivolous
topics. However, it seems clear from these and other examples that the hidden
curriculum can make a big difference in pupil motivation and even in learning
acquisition (particularly of values and skills)

The hidden curriculum -- sometimes called the co- or extra-curriculum
provides a rich area for innovations. A recent survey indicates that many of these
innovations can be easily introduced either insideor outside the school. Singapore.
for instance, has used public campaigns to promote family planning, marital
solidarity, and sincerity. Other nations stress periods of obligatory military
service or public service as a means of leading young people through value-
shaping experiences. Media and other channelsmay be as important as the school
for conveying the lessons often associated with the hidden curriculum. (Sec table
25 for a list of the various sources or agents of a values education. )

Time on task. Most educators agree that the amount of time children spend
on learning is significantly related to how much they learn The issue of time can

Table 25. Sources of a Values Education

Sources Sector

Family
Primary schools
Secondary schools and universities
Youth organizations
Military education
Adult institutions
Campaigns and public events
Media

Private Public

)C<

)o<

XX

XX

Source William K Cummings, S. Gopinathan, and Y Tomoda, The Revival
of Values Education in Asia and the West (New York, Pergamon Press, 1988), p.
176

Key xx = important in most societies, x = important in some societies

1"
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be addressed at several levels. At the national or local level. Governments can set

out guidelines for the numbers of hours children should spend on different
subjects. As it turns out. in many developing countries the numbers are modest

and should be increased. A recent study indicates that Paraguayan children are

expected to spend only 800 hours a year in school. compared to an international

average of about 1.100 hours. To get as much exposure as other children do in
four :1/4.ears. Paraguayan children would have to go to school for more than five

years.

At the school level, time can be dealt with in a another way. In some

communities, children have duties or other obligations at certain times of the day

or .e.ar. local schools might therefore adjust their calendars to make conccssions

for special festivals, harvest seasons. or other obvious contingencies.

Finally, distinct from the amount of time that children spend in school is the

quality of that time In some classrooms_ children diligently apply themselves and

haN e good materials to work with: in others. time is not well used.

III. Instructional Materials

Whatever stand an educator defends in the curricular debate. he/shc

invariably concludes that children need instructional materials. The paucity of

instructional materials in many nations is shocking. Table 26 summarizes the

results of a recent World Bank survey on the availability of textbooks in selected

developing countries: in several of these countries, there are essentially no

textbooks

Some traditional forms of education have relied primarily on the oral

teaching method, but modern education seeks to move beyond memory to convey
the power of arithmetic and alphabetic symbols, and their reorganization through

analytical and critical thinking. Thus. in modern education. the need for
instructional materials is axiomatic

How much instructional material is needed? Instructional materials

typically command a remarkably small proportion of educational budgets.
ranging from virtually zero to a maximum of 5 per cent. where ev, child has

texts and workbooks in all subjects. Research shows that the returns in learning

acquisition from the presence of textbooks arc very high "-h" Where textbooks

arc available, it is possible to ease requirements regarding teachers' time For

" 1)ean Jamison and others. "Imprm. mg elementar mathematics education in Nicat agua an et.periuiiental

stud of the inipa:t of text hooks and radio on achievement". lournal of Edu,ational l'iltholoo 73 (4). (I 9)11

pp 556-567

Stephen l' I levnent.tn. Dean Jamm in. and Na lei Montenegro. "'Eexthooks in the Phil lipmes. evaluation

of the pedagogical impact of a natiomt ide tnt estment", Educational Evaluation and Polio Analyys 6 (2),

( 19))4 ). pp 139-150
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example, in many national settings, teachers who have textbooks have little

difficulty in handling relatively large classes of more than 40 students.

In an ideal context, every child should have atextbook which he/she can take

home to review, share, and discuss with his/her parents, brothers, and sisters.

However, good results can be achieved even when children share textbooks in

school. One arrangement is to storc textbooks in a common facility and arrange

a daily schedule so that, for example, children in one class of a common.grade

study the national language while children of a second class study arithmetic.

Where arrangements of this kind are made, the ratio of children to texts can move

upwards to as high as 10 to 3 or 4 to I. Ideally, however, every child should have

his/her own workbook.

Issues of instructional material content. Different curricular/instruc-

tional designs imply different instructional materials. The traditional textbook

has the advantage of being substantial and durable. New approaches to

instructional design tend to break subjects into larger numbers of units, and they

often encourage the production of discrete mini-books for each of these units.

Where this is implemented, the possibilities for the sharing of materials among

pupils multiply For example. even in relatively small schools, children of the

same grade can work on different modules of a common subject.

Research indicates that especially when amodularized design approach to

instructional materials is relied upon. significant learning dividends can be

obtained when children have workbooks and teachers are provided with instruc-

tional guidebooks that are related to each unit.

Whatever the format utilized, a number of general rules apply to the

development of materials. It is important to work for clarity, ease of comprehen-

sion, the orderly sequence of topics, and variety in the content. Above all, the

materials should keep the child in mind Teachers tend to be better writers of

instructional materials than professors (who often have mver taught in a primary

classroom). Finally, in developing materials it is important to evaluate them

before they go into large-scale production.

The production of instructional materials. In the past, a major obstacle

to the development and distribution of instructional materials was the complexity

of the task. To keep costs reasonable, large quantities had to be produced, which

typically involved establishing facilities The mere thought of creating such

facilities led many educational leaders to shy away; some education systems

authorized the production of textbooks abroad, while others simply remained

inactive

These fears are now largely dated, however. Today, available technologies

allow for vastly simplified production, so that high cost-efficiency can be
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achieved with no more than a few thousand editions. Desktop publishing
techniques are behind many of these new options; the majorrequirement is to have
an individual familiar with word processing and a related array of printing
facilities. The lowest cost is achieved with black and white production, though
the inclusion of from one to three colours does not add much to the overall
expense.

The availability of new technologies allows for the establishment of
facilities for the production of instructional materials in provincial and local
educational offices; alternately, local educators can rely on private-sector
publishers.

These new technological breakthroughs make a localization of curriculum
much more feasible than could have been imagined even five years ago.
Unfortunately. many educational leaders are not aware of the new possibilities.
and continue to hinder the development of instructional material.

IV. Instructional Methods
At the level of basic education, the classroom is the primary locus for

promoting learning acquisition. Curriculum guidelines and the availability of
instructional materials set constraints on what is possible. What actually takes
place. given these constraints, can be referred to as "instructional practice .

Learning acquisition is better when this practice follows a method -- but
what is thc ideal method'? In recent years, increasing attention has been focused
on "time on task. Children generally spend only a few hours a day in class. In
some classrooms, less than halfthe time is devoted to learning, with the rest spent
waiting for the teacher to come. waiting for other children to quiet down, or
waiting for instructions. In other classrooms, as much as 90 per cent of the time
is spent on learning tasks.

Distinct from time on task is the quality ofthat time. Accordingly, the World
Declaration asserts that "active and participatory approaches are particularly
valuable in assuring learning acquisition and allowing learners to reach their
fullest potential

Classroom time can be carefully planned either at the school level or (as in
the Korean example) at some higher level in the system. In most national systems,
however, there seems to be little systematic planning of what should go on in
classrooms Reviews of national curricula and programmes at teacher training
institutes suggest that national systems do not devote systematic attention to
formulating ideal instructional methods; at best, they attempt to familiarize
teachers with various options. More often than not, they sidestep the issue in thc
belief that knowledge of the subject matter is more important than method, in
other words, teachers are born, n4izSd3.
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While national systems may not devote adequate attention to formulating

ideal instructional methods, it must be recognized that the international research

literature on this topic also has serious limitations. There are relatively few

studies about what occurs in classrooms, and those that are available tend to be

influenced by implicit models of effective teaching that may not have relevance

in particular national contexts.
Western observers' biases are perhaps most evident when they describe

Asian classrooms. These observers express dismay at the high student-teacher

ratios, the teacher-centred format of the curriculum, the disciplined nature of

classrooms, and the apparent stress on the rote memorization of material.

Although observed instructional methods are often negatively portrayed, they

have been shown to achieve impressive results in terms of effective time on task.

curriculum implementation, and student learning acquisition and comprehen-

sion.

Beeby's classic survey of teaching proposes a series of stages in the

evolution of instructional methods, beginning withthe dame school, progressing

on to something similar to the Asian mode of formalistic teaching, and finally

reaching an even higher stage where pupils participate actively in the classroom

process and teachers respond to the individual needs of their pupils. Beeby urges

national systems to chart their progress towards this highest stage. Gerald

Guthrie offers a thoughtful critique, however:
Formalistic teaching involves the organized processing of
.fixed .syllabuses and textbooks, with the main emphasis on

memorizing basic.facts and principles. Teachers dominate

roles, with students generally passive, although limited

overt teacher-student and student-student interaction may

he permitted under conditions strictly controlled by the

teacher. Students are often set individual work, hut other

types of'activity. such as group work, are infrequent. While

many modern educationists do not approve offfirmalism, it

is desirable and effective in many educational and cultural

contexts. It is compatible with societies that value respect

fbr authority and regard ritual as meaningfid in itself It is

consistent with .formalistic teacher training, inspections,

and examination systems, providing a base on which to

build in the many situations where teachers and students

Jeel comfortable with it ... Its .fiinctionality in schools and
classrooms with poorjacilities is a positive asset. although

goodfacilines will make it more effective In these contexts,

the question to ask is not, how can we improve the quality
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of teaching by promoting alternatives to formalism, but
how can we improve the quality of formalism?'"

Recent innovations in programmed instruction and learning include the
proposed adoption of instructional methods that resemble those advocated by
Guthrie For example, the Korean example cited at the beginning of this chapter
relies on a highly formalized instructional format, enriched by a sophisticated
system of formative and summative evaluations to gauge student progress.

Much of the current literature on instructional methods does not specify
which of these methods are appropriate for different subject mimer. Specialists
in instructional design, however, point out that some subjects havea clear logical
order which should be presented in sequence, while others need not follow a
prescribed order so closely. It may also be that different subjects require different
methods. For example, social sciences and literature may be better taught
through participatory group methods, whereas arithmetic might be better taught
using a more traditional format.

Values education raises a different challenge. Some educational systems
primarily stress mastery of the cognitive dimensions of values education, and
even require students to take paper and pencil tests on "correct values
However, most systems prefer to encourage children to reflect on values and act
them out, in such cases, a more experiential approach involving student partici-
pation in games or projects is advocated. For instance, one useful approach is to
conduct a guided student discussion of an ethical dilemma presented in a story or
a video Again, as is the case with other subject areas. it is possible to develop
instructional materials and methods that are known to be effective in values
education

V. Professionalism

In most schools. teachers are the key to learning acquisition. They are the
ones w ho implement the curriculum witli whatever resources they have on hand,
and thus create the instructional method

Some people are born teachers -- that is to say, teaching is their calling They
have an instinctive sense of w hat works and a sufficient knowledge if the subjects
they are required to teach, moreover, they love their jobs and continually seek to
improve However, there are also many teachers w ho were not born to teach
The become teachers because someone urged them to take the job because the
village needed a teacher, or. as they went through high school andfaced the tough
competition for college, they recognized that they w.ere not cut out to be doctors

" (krald Ciuthne. "To the defense of tradnional leaching in lesser des eloped confines." in Val D Rust
and Per Dalin reds ). 'leacher c and I eat lung in the I leet loping World (Nesk ork. Garland PuNishing inL

1 PP)i». p 22X
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or lawyers Because teaching was but an optional second or third choice for these

people. who did not spend much time thinking about teaching until they finally

chose the career, training is critical for enhancing the performance of the vast

majority

Teacher training. Traditionally, training existing primary-level teachers

has been carried out in specialized teacher trammq schools that provide a one- to

three-year course on some level of secondary education. The limited available

research does not alwa> s confirm the value of teacher training in promoting

learning acquisition. especially relative to the importance of general academic

training David Chapman and Conrad Snyder suggest several possible reasons

for the often modest impact of teacher traithng. it may be too short: it may fail

to provide the required knowledge and/or skills: the trainees may not be given

opportunities to practise what they have learned in their classrooms, and there

ma> be too big a difference between w hat is taught in training and the actual

conditions of the classroom -1 For example, many teachers teach in multi-grade

classrooms, but few programmes provide preparation for such settings Also.

teachers may have to teach in bilingual settings. but do not have sufficient

knowledge of the appropriate languages or a proper understanding of how to

implement the official bilingual programme

Good teacher training programmes contain a mix of professional and

subject-matter courses. and include some supervised teaching practice in the

settings in »hich teachers are likely to ork In recent years, a number ofteacher

training options have been devised, as nations may wish to rely on more than one

approach to respond to the challenge of different settings.

Teacher enrichment. Apart from formal teacher training, there are

programmes for teacher enrichment to stimulate practismg teachers Indonesia

has been experimenting with one such programme in the Cianjur district for over

10 > ears. and has recentl> decided to expand it on a national scale.

I he rianjur Project is as based on two mmor thrusts first.

to change what happened in the classroom, and second. to

Introduce a change .from supervision and inspection to

support At the start of the project the classes were

organized along traditional lines, with the children sitting

in rows lacing the front, and the teacher dominating the

work. taken largely lrom textbooks lank opportunity was

taken to explore learning expertences outside the class-

room The routine ofthe classcs changed little Irom day to

),I iii W Chapman and c,,nr ad \\ tim der I 'k teakher hauling associated %%ithteadiers',Ias.sroorn

beha101 in the thud vorld'" Ininnoo. I )989)
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day, with the minimum of interaction between the teacher
and children or among the children. The rooms generally
were dull and uninteresting. The Cianjur Project sought to
bring about dramatic changes in the classrooms and to
make the children active participants in the lessons that
were organized. Me classrooms were rearranged to intro-
duce groups. and the lessons were to he centered around a
variety of learning activities which were intended to pro-
vide opportunities to explore topics being covered and to
reach conclusions. Interaction between the children and
the teachers was encouraged. An emphasis was placed on
stimulaung the production of work and the results were
displayed. A heavy emphasis was placed upon the use of
environment. The stress on aCtivity methods led to the
adoption of cara belajar siswa aktif (student active learn-
ing) as the label of the Project-2

To bring about these changes. informal training seminars (called "clubs)
were set up at several levels. At one level was the teachers' club, which met
informally but on a regular basis during school hours. A teachers' centre was
established on the grounds ofone of the member schools. though the club shifted
its meeting place from school to school. At the club meetings, teacher consensus
proved to be an important motivation for implementing changes; teachers
discussed their methods with experts from the Project and together sought to
devise new approaches. At a second level, the involvement and support of local
supervisors proved critical in bringing about the desired changes. Recent
evaluations indicate that this programme has had a very positive impact on
learning acquisition and on certain patterns of behaviour (i.e.. there is a greater
degree of independence and a willingness to express opinions).

Analogous to the Cianjur programme is the cluster arrangement developed
in Thailand Primary schools there arc organized in clusters of eight to ten and
linked to a core school. Adjacent to the core school there is a special learning
centre equipped with various specialized instructional materials and teaching
aids A teaching specialist appointed to the centre is assigned the responsibility
of developing a programme of teacher enrichment. It is said that this approach
works in certain clusters. especially those where the principal of the core school
establishes a collaborative environment.

Sri Lanka has developed a similar approach, establishing clusters and
organizing cross-school enrichment seminars. However, in contrast to Thailand's

Ro. Gardner, "Case study- the Cianjur Project ", al. Val Rust and Per Dalin (eds.). Teachers and
TeaLhing at the Developmg 'arid. (New York, Garland Publishing lnc., 199(1), pp. 83-94.
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experience, the implementation of this approach in Sri Lanka does not require the

additional expenses of a learning centre or a teaching specialist, as senior teachers

take responsibility for running these seminars on a rotating basis.

Strategies for teacher professionalism. Teachers are concerned with

developing their professional skills, and when appropriate arrangements are

made, they will make considerable sacrifices to achieve that end.

VI. Management and Evaluation

While teachers are the front-line actors in promoting learning acquisition.

their work can be facilitated by supportive management and evaluation practices .

These practices may be carried out primarily at the school level. When a system

(or at least some of its components such as testing and evaluation) is administra-

tively centralized, this support may come from higher levels.

Regardless of whether a system is centralized or not, the bulk of a child's

learning takes place in school -- and some schools are more conducive to learning

than others. Extensive research has been carried out in an attempt to specify the

main characteristics of effective schools.

The principal's role. Mostresearch results indicate that the principal plays

a key role in shaping the effectiveness of a school. Good principals focus on the

school's core mission -- learning acquisition -- and thus devote significant

amounts of their time to observing teachers and helping them achieve their goals.

Principals combine observation with periodic reviews of both pupil and class

performance, focusing their efforts on problem areas. These same principalsalso

develop programmes for fostering good relations with their own and with

neighbouring communities, organizing special school cultural and sports days.

and encouraging pupils to contribute to important community activities, for

example. children may volunteer to help build canals or roads, and the school

band may perform at community festivals.

Supervision. In most systems of education. public schools are coordinated

with central offices ;.hrough a hierarchical system of supervisors and regional

offices While supervisors are given job descriptions that include both inspecting

schools and helping them in their educational programmes, they are often unable

to accomplish both tasks. This may be because they are out of touch with what

works in the classrooms, but more often it is because they find it difficult to get

to the schools, they are responsible for too many schools over too w ide an area.

Sri Lanka recently introduced a management reform which sought to shrink

the size of the central bureaucracy and place a greater proportion of the

supervisory system close to the schools. One clement of this reform was a

reduction in the supervisors' geographic areas of responsibility. As indicated
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below, this reform had a positive impact on the schools, and was even associated
with increased learning acquisition.

Of course, one possible measure to improve the supervisory system would
be to expand the role of the school head. enabling him or her to assume a
leadership role and allowing the school to shift to a self-management mode. In
public systems where a central office provides support and wishes to relate this
to school performance, new monitoring systems based on expenditure reports and
standardized achievement tests could serve as substitutes for the reports of
inspectors. To date. no system has achieved a complete replacement of
supervisors with these new information-based approaches and techniques of
assessment However. Thailand has instituted a sophisticated information-
management system that provides some of these services

Assessment and mastery. The climate for improving information manage-
ment has clearly taken a positive turn over the past decade. Those supporting the
basics approach stress a relatively narrow 3 R's curriculum, while other
educators -- whose views tend to be reflected in the World Declarati( t -- favour
a richer approach which includes both practical skills anda strong c( ifirmation
of national and/or local values and beliefs. While there are differences concerning
what should be taught. there is increasing recognition of the importance of
stressing learning acquisition. Educators agree on the need for systematically
assessing pupil mastery of their lessons as one means of ensuring acquisition. As
the World Declaration puts it:

It is. therefore. necessary to define acceptable levels of
learning acquisition for educational programmes and to
improve and apply systems of asse.vsing learning achieve-
ment.

Who should carry out this assessment? At one extreme is the day-to-day
classroom assessment by the teachers in charge. which is the approach now
followed in most developed nations. Schools often supplement this classroom
assessment with periodic standardized tests to evaluate how much progress their
children are making relative to children in other schools. At the other extreme,
there might be national tests conductedon a comprehensive basis or through some
sampling format The national approach, hile often intimidating to children in
the less promising schools. enables central policymakers to achieve a better grasp
of what is going on

Manzoor Ahmed suggests that the World Declaration was less than clear in
addressing these options He argues that the two forms should not be seen as
opposing options but rather as complementary to one another. Film progress
tow ards EFA cannot be realized until morc is accomplished in developing the
national approach
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Ouality is not an absolute concept, but is related to defined

goals in terms of learning outcome and the universality of
basic. education coverage. Clarity ofgoals helps develop

the concept and criteria ofquality. An operational concept
of quality ficusing on what is learned, by whom, and how

is synonymous with the concept ofrelevance. To ensure that

quality criteria are applied and quantity is achieved in

basic education it is essential to set minimum or common

levels ofachievement in learningfor all, define to the extent

possible measurable indices for achievement, and assess
the perfin-mance of the educational program.

One approach involves standardized assessment tests such as those that

have been developed in Thailand. Alternatively, a school system might introduce

or reform "high stakes exams that play a role in student promotion and

selection. Kenya has taken the latter path, with salutary results.

VII. Community

Explicit in much of this chapter's discussion has been the ment of

establishing closer school-community ties as another means to promote learning

acquisition. The previous chapter contained a fairly comprehensive review ofthe

various approaches that might be considered.

Schools can take the lead in strengthening school-community relations. One

positive step is for school personnel to live in the communities they serve. Several

studies have shown a positive relationship between learning acquisition and the

proximity of both the teacher and school-head residences to the school.

Another positive action that a school can take is to organize a parents'

association. Parents' associations in Viet Nam are reported to have taken very

aggressive steps to promote learning acquisition.

While it is very important to promote school-community relations, it is also

important to keep in mind that schools in the more marginal settings may

experience some difficulty in attracting weak or considerably stressed commu-

nities. For example, there may be many single-parent homes, and somc parents

may have exceptionally heavy work schedules. In such cases, the schools should

consider taking extraordinary measures to reach out to parents. For example,

teachers might initiate a programme of home visits, or establish special after-

school programmes for the children of these homes under stress.

Kenneth D. Jenkins. "Restructuring a S school. "Forum (or Advancing Basic Educanan and

actucyl (3). (January 1992). pp. 11-12.
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In sum, schools should get to know the communities they serve and to
fashion programmes responsive to the special needs of these communities. Such
efforts are invariably rewarded with a positive response.
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Chapter Seven

MANAGEMENT INITIATIVES FOR REACHING
THE PERIPHERY

Sound educational management is thought to be essential for realizing

.effective education. especially in the periphery, but what strategies need to be

adopted? The background document for the World Conference on Education for

All devotes one quarter of its text to various management strategies that can be

executed at the national level -4

Are the strategies identified in this document sound? Interestingly, of all the

national-level management ideas proposed by the drafters of this document, only

the proposal to strengthen partnerships was finally incorporated in the World

Declaration This suggests considerable ferment concerning "what works in

the improvement of educational management. The fact is that educators are not

really sure This chapter seeks to depict this uncertainty by contrasting two

management approaches and their implications.' With respect to each of them,

the following questions areasked: What combinations ofschool and higher-level

management initiatives will be most effective for reaching the periphery? What

management initiatives will, along with improving access and learning. also

promote greater efficiency in the use of scarce resources?

Management Models
Management consists of those activities that secure. direct, and energize

people and resources for the realization of common values. There are various

ays to carry out these activities

Modern management. Much of the current understanding of management

strategy derives from an approach that emerged in the nineteenth century. as

4
Chapter Ilse focuses on such acus ales as assessing

needs. defining targets. planning. creating a

supportne polis environment. improving managenal. analytical and technological capacities, mobilizing

information and communication channels,
building partnerships, and mobilizing resources ("Meeting basic

learning needs a %Is )11 for the I 990s". World Conference on Education for ill. Jomtien.Thailand. 5t9 March

1990. pp 79-9R)

.1 cautionars note is offered at the outset While much has been made of effective management and quite

a lot has been suntten. the hulk of Om p, opinion In contrast to the es idenual support of the initiatis es strev.ed

in chapters five and sit. the scientific basis for this chapter is sseak

Management theor) is a fertile field, and the list could be extended almost indefinitels What the authors

seek to do here is to contrast the cons criminal theories that focus on improving conditions ssithin organizations

ss ith a ness (and set inadequatels
des eloped)groupof theories that focus on improvingthe conditions of the clients

ot ii gamiations The former theories are somumes gis en names such as Theors N. V. or /. So this nos group

ssill he gis en the name "neon I"' to reflect an interest in developing a management approach that helps the

periphers
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modern States attempted to assert control over large territories andexpand their
authority. The modern State had a mission: to impose its culture on as wide an
area as possible, neutralizing (oreven eliminating) traditional culture, which was
so often hostile to church and State values. The State was successful to the extent
that many people bought into the State's values. In most instances, the State had
been established by the bourgeois classes and served their interests: as the
bourgeoisie expanded. so did the State's penetration. The State even extended
beyond its original base. At a certain point, however, the State encountered a zone
of indifference and even of resistance -- what James Williams calls a "low
demand setting; at that point. the State's efforts to push modern culture slowed.
The modern State provided various services, with the aim of receiving loyalty in
return. It sought to be efficient in the provision of these services, which led to a
willingness to limit efforts when faced with obstacles, as in the periphery.

Over the coursc of the modem period several styles emerged. For example,
continental Europe -- and later Japan and the socialist nations -- adopted a
centralized approach. while in England and the United States, authority was
located in local governments.-- However, within the respective levels of
authority, there were considerable similarities in the basic principles ofmanage-
ment. -8

The modern model incorporates a top-down, multi-level management
structure. While primarily designed for other sectors (notably the military and
the capitalist manufacturing sector), this model has been widely adopted in thc
developing world for the delivery of education. In the educational sector, its
objectives can be characterized as follows:

Management arranges for the construction of schools in as many
locations as is feasible.

Management designs the inputs for these schools, with particular
stress on a centralized, integrated, and highlynationalistic curriculum.
and on the provision of teachers who believe in the main tenets of this
curriculum.

Management delivers inputs to the schools.

Management establishes a system oftop-down supervision in an effort

William K. Cummings and Abbey Riddell. "Alternativepolicies for the finance, control, and delivery of
haste education," I IIID Development Discussion Paper No. 422 ES (Cambridge. Massachussets, Harvard
hist nute for International Developr ient. May 1992)

' 14 The management literature has tended to rephmse these national styles m the abstract language of Theory
X (the continental model), Theory V (the

more participatory American model). and Theory 7, (the more inclusive
and humanistic Japanese model). W Scott provided an interesting comparison of these different modern
approaches, neatly summarized in Peters' and Waterman's well-known study, In Search ofExcellence (seenoteSR).
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to ensure that the inputs are correctly deployed according to central

guidelines.

This modem approach has resulted in a considerable expansion of educa-

tional opportunity -- but it may have reached its limit. As already noted in the

chapter on access, management costs are increasing and enrolments are peaking.

The visible indicator of the limitationsof the modem approach is the failure

to realize Education for All: in most nations enrolment ratios have plateaued. with

only three quarters of the young children in school. Another sign of this failure

is the growing level of alienation among those enrolled. The modern management

model, while professing to offer equal educational opportunity to all citizens (in

France) or subjects (in Prussia) was and is. in fact. geared towards instilling

loyalty and docility in the common man, while biasing educational opportunities

towards the urban middle class. The modem model is not for the periphery. The

main problem is its alienation from the general public.
_

Periphery model. The second half of this chapter contains the outline of

a new approach to educational management, tentatively called the periphery

model. or Theory P. This approach is advanced specifically for education,

though it has wider applications

Theory P views people -- specifically, pupils and their parents -- as full

partners in the educational or human development endeavor It proposes a

fundamental reordering of existing management systems:

Management 'starts with the needs of the periphery rather than the

goals of thc centre.

It focuses on strengthening the understanding of values rather than

producing and distributing products

It responds directly and flexibly to different needs rather than by

uniform regulation.

Many recent management reforms (and related theories) include elements

of Theory P. This chapter will examine why Theory P is emerging as the

preferred or inevitable management approach, as well as some of the steps or

initiatives that go into institutionalizing this new approach. Particular attention

will be given to the implications of Theory P for access. learning, and efficiency.

tt example. excellence. total quality mos ement. and Mil-service movement (see Taicht Salaiya. The

KnowkJgc-l'alue Revolunon (Tokyo. )odansha Intemattonal, 1991)).
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I. The Modern Approach

The Strategic Role of Management
It must be acknowledged at the outset that the classical management system

has evolved to give managers a strategic role in the current educational quagmire.
In earlier times, strong rulers or parties (or in corporations, strong owner-

rulers) set up modern organizations. These self-appointed rulers thought of
themselves as spokesmen for the people. Management was hired merely to
implement the ruler's programme.

Over time management became more professional, and was thus able to
show greater initiative. Adding to the authority of management were the civil
service reforms that resulted in increased competence in the management ranks.

Management has continued to be responsible to the official Government,
whether hereditary or elected. However, in certain sectors, including education,
the Government has come to defer in an ever-wider range of decisions to the top
managers. as they are devoted to their task full-time and are in command of the
requisite information and people.

Management has, over a period of time. divided its tasks into subgroups that
have become the responsibility ofdistinctive units. The following is a typical list
of the differentiated categories of tasksthat management is responsibile for in the
delivery of modern education:

Fiscal (through taxes and user fees).

Information (through censuses. registration and surveys).

Professional (through civil service).

Soft technology (through curriculum committees and textbook pro-
duction).

Physical plant (through school construction services).

However, with the growth in the scale ofeducation, and hence the growth
of the management bureaucracy (and often its increasing isolation from clients)
the problems related to realizing these tasks have multiplied.

In the realm of education, this style ofmanagement had already reached its
limit in the first modern societies by the first decade of the twentieth century.
However, it was later diffused more broadly to developing countries, so it still
achieved gains Into the 1970s. before education experienced a global waterloo

The Limitations of Modern Management
The indications of modern management's crisis are manifold, some of the

key areas are listed below.

1 '10
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The class bias of modern education. The modem State has typically been

formed by and for the benefit ofthe rising middle class; in education, much greater

stress has therefore been placed on secondary and especially higher education to

facilitate access to jobs in the modern sector -- i.e., in large corporations and the

civil service. The major public educational institutions have typically been

established in or near large cities, and the schools most successful in sending

students for higher learning have also been primarily urban. In some nations, unit

costs for universities are 80 times greater than they are for primary schools.

Critics of this urban bias have proposed a major reallocation of public

funding towards basic education, with tertiary education relying more on user

fees!'" As might be expected, these proposals have met with some resistance from

the established classes . An alternate proposal has been put forth which

encourages "community supportof schools -- however, this proposal assumes

a willingness on the part of the communities to support the schools they control.8'

Modern managers seem unwilling togive up a system that directly benefits

their own class interests. Where modern management is in place, the only hope

for those in the periphery may lie in their creating their own initiative outside of

the established system.

The lack of appropriate knowledge. Modern education is essentially a

system of schools. and relies primarily on the componcnts of this system for its

information. The staff of these schools fill out periodic reports on their needs and

on local conditions, and higher levels review these reports as a basis for planning

and procurement. In the early stages, during the establishment of schools, local

governments and communities may also have been sources of information

regarding where schools should be set up and what needed to be taught. However,

once some initial decisions on school location had been made, these external

sources of information were replaced by internal sources -- i.e., schoolmasters

and supervisors.

The existing separation between information-gatherers and final users of

services inevitably leads to knowledge gaps. For example, population shifts can

result in some local areas having a higher or lower demand than that originally

envisioned. In Latin America, a different problem has surfaced. Education

officials make assumpt ons about the internal efficiency of the system through the

computation of school reports on drop-out and repetition rates. What the officials

" Douglas M Windham, "The role of basic education in promoting aggregate effects and marginalized

populations." in Ikrbert Walberg and David W. Chapman (eds.). International Perspectives in Educational

Productivity ((jreenu ich. Connecticut, MI Press, 1992), pp. 9)-108.

Frances Kemmerer, "An integrated approach to primary
education incentives", in: David W. Chapman

and Carol A Carrier (eds.), Improving EduLanonal Quality (Nevi York. Greenwood Press, 1990). pp.135-152
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fail to take into account is that drop-outs from one school often drop back in to
other schools. Surveys of parents readily reveal a pattern of behaviour that
officials have, for many decades, ignored. The policy implications are profound,
as indicated in box 21 below.

Box 21
Central Statistical Units Often Overestimate Drop-outs

Studies conducted in manythird-worldcountries have shown that the
information collected from schools by ministries of education regarding
student enrolment is fairly reliable. The information on student repetition,
however, tends to be less reliable. Repetition rates are not accurate because
many schools do not require the students to showtheir school certificates
when they enrol at the beginning oftheacademic year. To recordthe number
of repeaters, schools must rely on the teachers' recollection of who was
enrolled in each grade during the previous year, or on students' own
reporting. Sometimes students (especially those in lower grades) do not
even know what it means to be a repeater.

Because of the weakness of the repeater data, an alternate means
of determining their numbers is to use an age/grade formula that relies on
standard school statistics. This method was used to design a simulation
model for estimating promotion, repetition, and drop-out rates in six Central
American countries. In all six countries, the modei produced repetition rates
that were higher than the official estimates published by the ministries of
education. Correspondingly, the model produced lower drop-out rates. The'
reliability of this model was confirmed with a field study in Honduras which
asked parents about their children's behaviour. The magnitude of error in
official estimates is substantial. For example, whereas the official estimate
indicated a 46 per cent drop-out rate, the simulation model and the parent
survey arrived at an estimated drop-out rate of 11 per cent.

The implication of this study is that official policies, heavily directed
towards reducing drop-out rates, might be better directed towards other
educational issues.

Source: Emesto Cuadra, "Indicators of student flow rates in Honduras: an
assessment of an alternative methodology", BRIDGES Research Report Series No 6
(Cambridge, Massachussets, Harvard Institute for International Development, December
1989).

Fiscal limits. Perhaps the clearest Mdicauon of fiscal constraints has been
the increasing difficulty faced by modern managers in obtaining revenues to
realize their plans In recent decades, in lieu oftaxing an unwilling public, these
managers have turned with increasing frequency to deficit funding, drawing on
loans from commercial and international banks. While the managers have
expected substantial returns from these investments. they have often been
disappointed. The extent of this disappointment has been well documented:
instead of national economies taking off, they have all too frequently gone into
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a tailspin. saddling Governments with heavy debt-servicing burdens that have

crippled new initiatives.

Under the banner of decentralization, modem managers have more recently

sought to shift a greater proportion of the financial burden to regional and local

go emments as well as to the direct users of public services. However, these steps

ha e often encountered resistance Local groups. accustomed to the former

pattern of centralized subsidies. ask why they should be required to pay for

something they did not create. With its lack of popular support. fiscal decentrali-

zation has often failed.

The fostering of dependence. Local communities once provided their own

schools, but the modem State moved in to offer its own form of education at little

or no cost Over time, local communities came to accept this service as their

natural right, and abandoned their earlier autonomous efforts to provide educa-

tional services A situation evolved where those at the grass-roots level found

themselves accepting what the centre provided rather than considering w hat was

needed; the local community gradually lost its ability to act on its own.

Poor distribution of resources. Modem management systems seem to

have greater success in distributing hard resources than in distributing soft

resources From the point of view of the central office of a modern school system.

schools need a range of inputs including buildings, principals. teachers. books.

supplies. etc in principle it w ould seem that each of these inputs could be

provided in an equally effective manner, however. among the various inputs,

central offices tend to give personnel the highest priority, because these inputs are

pan of the educational system and have a habit of talking back. Higher priority

for personnel means that other inputs are often neglected. thus. schools are more

likek to have teachers than books or other instructional aids

Inequity in distribution. The modern organization distributes resources

through a hierarchical bureaucracy whose local offices are typically found in

regional tow ns Inputs move down from the centre through these local offices and

out to the schools The members of these local offices have a keen interest in the

process of distribution. for it has a direct impact on the quality of their lives In

a context of scarcity or tardiness in the supply of inputs. local officials are likely

to bias the process of d istnbution so that their immediate locale reaps the greatest

benefits A recent study of teacher distribution in Indonesia shows an extraor-

dinary inequity in teacher placement (see box 22); some rural schools have only

1 teacher per 100 pupils, while some urban schools have I teacher for every 10

pupils

Lack of professionalism. Supervision is presumably a critical element in

the pros ision of inputs and their effective utilization The modern organization

tends to recruit good people for these supervisory tasks -- individuals who have
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strong records as principals and teachers. However, the tasks assigned the
supervisors are often poorly defined; moreover, the supervisors are not given
adequate resources to accomplish these tasks. A common example is school
visitation: supervisors may be assigned responsibility for between 50 and 100
schools nver a wide area, but are not provided with either transportation or a
travel budget. Hence, supervisors cannot get around, and find that wherever they
go, they can make no more than superficial contributions in the time available.'2

Box 22
The Sizeable Disparities in Teacher Placement

by Local Educational Offices in Indonesia

Overall, Indonesia makes generous provision for staffing its primary
schools; the national teacher-class ratio is 1:14.

The problems of primary-teacher provision in Indonesia are essen-
tially problems of distribution rather than of supply. There is a plentiful
supply of teachers overall, but many of them are teaching in the wrong
places. "Pockets of shortage" frequently exist alongside "pockets of
oversupply".

Teacher distribution is executed and hence can be analysed at four
levels: from the national level to the provinces, the provinces to the regencies
(kabupaten/kotamadya), the regencies to the districts (kecamatan), and the
districts to the schools. The higher levels are mainly responsible for
distribution, while decisions on transfers are generally made at the lower
levels.

An inter-quartile ratio (IQR) was used to determine the equality of
distribution at each of these levels. Perfect equality among units would yield
an index of 1.0, with higher levels indicating greater inequality. The following
are the results by level:

Distiibution level IQR (n)
Nation to province 1.35 1

Province to regency 1.47 27
Regency to district 1.63 256
District to school 2.76 36

It is clear that processes at the central levels tend to distribute
teachers more evenly than processes at the more local levels. In the 36
districts for which data were available, the most favoured quarter of pupils
have, on average, about 2 3/4 times as many teachersas the least favoured
quarter.

Source: Dean Nielsen and H.C.A. Somerset, "Primary teachers In Indonesia:
supply, distribution, and professional development" (mimeo), (December1992).

52
1-or a thoughtful report on problems in supervision in remote rural areas. see Raymond F. Lyons WO.

Problems of Educational Adman straw?? in Remote RuralAreas Report ofan Evert A I acting in Kathmandu
(Nepal, ('NESCO, International Institute for Educational Planning. 1980).
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Overload i the local level. The school is but one outpost of the modern

State. Distinct from the school system (covered mainly by the ministry of

education). the State manages a number of other services that have local
implications, some virtually duplicating the mission of the school. AmOng these

are local centres for adult education that teach literacy and skills, local health and

family planning centres, and local youth programmes. In some settings. the
diversity of local programmes causes confusion. For example. at one point in

Indonesia there were four competing programmes to teach job skills and crafts

to rural people. This overlap in the outputs of the modern State reflects a lack
of integration and a high degree of competitiveness to create programmes and

command budgets at the centre. The consequences at the local level (which may

not have been consulted in the planning of these programmes) include confusion

and overload.

These limitations are more extreme in some settings than in others. The
fiscal difficulties are very evident in the poorer countries. In some of the more

developed countries such as the United States, the fiscal difficulties are more

localized, leading to regional disparities. The modern system was introduced

later in Asia than in other regions, and is still functioMng reasonably well, though

even here, major difficulties are now being encountered in the attempts being

made to respond to the new challenges of urbanization and technical change.

II. Reforming Modern Management

The limitations of modern management have long been recognized, and the

standard approach has been to propose improvements. A first step towards
identifying weaknesses in management systems is a careful situation analysis --

sometimes referred to by other donors as a 'sector assessment- .

Insights from Sector Assessments
A Liberian sector assessment provides a typical example.

The assessment begins by asserting ihat "school enroll-
ments in Liberia are dropping, due to a series ofeconomic,

fiscal and managerial problems being encountered in the

education sector *. Specifically, the assessment observes

there is "a lack of management capacity at both the school

and Ministry level. This is manifest in the lack of data for

planning and management ofprimary education, the lack of

communication between schools and the Ministry and in
the] poor utilization of donorfimding and lack of donor

coordination-. The lack of management capacity is said to

be "manifest in the lack of effective supervision of the

1. '
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schools and by the lack ofinfOrmation to support resource
allocation, planning and program implementation deci-
sions. The assessment concludes with recommendations
.for centralizing management, improving the management
information system, and management training."

Diagnoses of this kind have provided the background for management
reforms in various countries. Table 27 provides a thumbnail summary of 14
management reforms that have been initiated over the past two decades in a
variety of national settings. The following sections will provide a more detailed
look at several examples.

Table 27. Recent Instances of Management Reforms

Bangladesh, 1980s Supervisors Lockheed and Verspoor,1990
A group of Upazilla Education Officers were appointed to intensify supervision
through both scheduled training sessions and surprise visits. Teacher absentee-

! ism was significantly reduced

Colombia, mid-1970s Escuela Nueva Rojas and Castillo, 1975
The Government developed a new multi-grade approach to basic education
called Escuela Nueva which involved strong participation. A parents committee
worked with the student council on joint projects to improve the school and
curriculum Escuela Nueva has led to significant increases in access, educa-
tional quality, and student self-esteem

Costa Rica, mid-1970s Nuclearization Olivera, 1983
To improve the dismal state of rural schools, networks of five schools were linked
in "nuclei" to share a library, teaching aides, workshops, and certain adminis-
trative services. Nucleanzation helped to empower and motivate teachers, and
resulted in a curriculum more relevant to local needs

India, 1980s Multi-level Planning Mathus, 1983
With the sixth Five-Year Development Plan (1981-1986), India shifted major
responsibilities for the planning and implementation of educational programmes
to the district level The shortage of personnel and the separation of educational
planning from that of other sectors have prevented the full benefits of this shift
from being realized

Madagascar, late 1970s Regional Offices Razafindrakoto,1979
The 1975 Constitution recognized communities as the basic units of Govern-
ment Each community was expected to build a primary school and develop
syllabi responsive to local needs With the central government subsidies for
school construction, significant increases in primary school enrolments were
achieved

Malaysia, 1980s Training Lockheed and Verspoor, 1990
The National Institute of Educational Management was established to improve
the planning and management capabilities of school managers. The Institute

" "1 uherlan educatton and human resourLes sector assessment. 19RX". In David Chapman. Facilautor

anual b",,rmulatingl'oru lusion3 and Rtfcmnmendations (Nev. York. l'NICH. 1992).
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Table 27. (continued)

I--
was able to develop an inexpensive and popular set of courses that attracted far

more applicants than originally anticipated.

Mexico, 1980s Decentralization McGinn and Street, 1986

An official programme to transfer control of funds to the State level was found

to have little impact on the actual operation of schools. The reform was

introduced to strengthen the power of the new Government vis-à-vis State

educational officers, as a way to circumvent the entrenched bureaucracy.

Nigeria, 1980s Community Schools Okeye, 1986

Facing a rising demand for secondary education and declining revenues, the

State acceded to community requests to build their own schools. The commu-

nities were able to build the schools at low cost through voluntary labour and

donated materials. The outcome was a rapid but geographically uneven

expansion of secondary education

Papua New Guinea, late 1970s Clusters Bray, 1987

The primary responsibility for the planning and construction of schools was

shifted to the provincial level. Given significant variations in regional resources,

this has heightened regional inequalities in both access to education and quality.

Peru, 1970s M icro-planning Ruiz-Duran, 1983

In 1972 Peru was divided into Community Education Nuclei (25 schools per

nucleus), where important planning and administrative decisions were to be

made. However, the lack of power, funds, and appropriate training for staff

prevented them from taking on new responsibilities

Sri Lanka, 1980s Reorganization of Clusters Bray, 1987

Clusters of between 10 and 15 schools were established and cluster principals

were appointed to coordinate resource sharing, joint training, and intramural

activities The change improved student achievement in the weaker schools.

Swaziland, 1980s Training UNESCO, 1987

To improve the performance of a recently privatized system, a programme of

headmaster training was established to improve school-based skills in financial

and resource management, curriculum development, and evaluation

Tanzania, 1970s Integrated Planning Mcpuri, 1983

Integrated planning for all sectors, including education, incorporated inputs from

a decentralized administrative structure into local village councils. To help carry

out their plans, village councils were given power to raise revenues and recruit

personnel The reform had a positive impact on school enrolments, but suffered

from a shortage of capable personnel and administrative ambiguities.

Thailand, 1980s Training, EMIS Wheeler and others,1989

A selected group of "effective" principals developed an in-service training course

for their peers which involved modules, videos, slides and practical exercises

This course was administered at the district level to all school principals.

Principals who failed a post-training test had to repeat it until they were

successful Principals were later monitored to see if they practised the course

objectives

Source William K Cummings (ed ), ReachingPenpheral Groups. Community. Language

and Teachers in the Context of Development, Special Studies in Comparabve Educabon,

No 31 (New York, State University of New York at Buffalo)
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Management Information Systems (MIS)
One of the most consistent themes in modem management reform is the

improvement of the quality of information available to managers. Knowledge
gaps. it is argued. lie behind many of the failures of modern education:

It is only by using resources (both _financial and human)
more efficiently that educational systemscan provide greater
opportunities lbr learning. The only way to evaluate a
sptem's efficiency is by establishing "objectively verifi-
able indicators.' or benchmarks Objectively verifiable
indicators are quantitative measures that indicate the na-
ture of change, its direction, and its extent. A simple
example of benchmark data is _female enrollment statis-
ticS."

Existing information systems collect information on the inputs to schools.
but fail to consider what schools do with these inputs. Thus. MIS reformers
propose that the collection of new information focus on process and outputs. An
expert group has proposed a three-phase schema for improving management
information systems, and has pioneered the reforming of these systems in a
number of countries. The key indicators of the MIS they recommend are
identified in table 28.

Accountability
It would be a great mistake to ignore the challenges involved in improving

the quality of information available to managers. There have been manyattempts
but remarkably fcw successes, and invariably these successos require far more
time and effort than was originally envisioned. Under the sponsorship of the
United States Agency for International Development (USAID). a group has been
working in Egypt for over 10 years and has only recently begun to see
encouraging examples of information-based decisions. Even so, the quality of
the information collected is still suspect. and the turn-around time from local
collection to utilization at the local level is nearly a year, central utilization
typically begins a year and a half after collection.85

The above notwithstanding, in some systems considerable strides have been
made in developing information that is both comprehensive and reliable. Thai-
land provides an interesting example. Compared with most developing societies.
Thailand has a large cadre of highly educated and research-oriented officials who

N.' Douglas M. Windham, "Indicators of educational efficiency," Forum far Advancing Basic Education
and Literacy (September 1991), pp. 3-4

as Thomas Cassidy. Harvard l'niversity, Graduate School of Education. Ph D. thesis, 1990
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have been experimenting with MIS innovations for nearly two decades. More-

over, the computer culture has caught on in the broader society, so there are a

number of young staff members who feel comfortable with the new information

technologies.

Concern for the quality of basic education led Jordan's National Centre for

Education Research and Development (NCERD) to develop and administer a

nationwide test on the achievement of fourth graders. The following box
illustrates how the results of this test were used to induce improved performance

at the school level.

Box 23
Assessment of Learning Achievement of Grade

Four Students in Jordan

Aware of the importance of monitoring the quality of education,

UNICEF and UNESCO launched an initiative to encourage several coun-

tries to develop national systems for the monitoring and assessment of

learning achievement. Jordan is one of five countries that participated from

the beginning, monitoring and assessing the achievement of fourth grade

pupils in order to evaluate learning achievement with respect to the

Education for All goals.

Achieving the goals of Education for All requires the fulfilment of two

basic conditions:

The provision of essential educational facilities for all.

Effective mechanisms to ensure basic educational skills.

For the collection and evaluation of information related to the

expansion and reach of the educational system, the National Centre for

Education Research and Development (NCERD), in cooperation with the

Ministry of Education, maintains a comprehensive educational database

and an Educational Management Information System (EMIS).

The main focus of this monitoring evaluation is the measurement of

achievement levels among primary-level students, with the fourth grade

targeted in this particular analysis. The study focuses on both direct (short-

term) and indirect (long-term) objectives.

The direct objectives include the following:

Measuring learning achievement in the Arabic language, mathe-

matics, science and life skills.

Studying the family backgrounds of the students.

Studying the instructional practices of the teachers.

Studying school characteristics.

Studying students attitudes.

18 1
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The indirect objectives include the following:

Building up the national capacity for monitoring educational
progress.

Institutionalizing the evaluation function by establishing a mecha-
nism for monitoring learning achievement at regular intervals.

Establishing a channel of communication and promoting dialogue
between the parties responsible for evaluation research and edu-
cational planning.

Establishing an Educational Management Information System
(EMIS).

After considering the statistical, financial and practical aspects, it
was decided that a random sample of 245 schools would be adequate for
the monitoring exercise. The schools selected were examined to ensurethat
they adequately represented a broad range with respect to the following
areas of interest: school size, location, gender (whether male, female or co-
educational), and governorate.

Learning achievement in Jordan had to be measured within the
context of the ongoing Education Reform Plan (ERP), which is aimed at
raising the quality of basic education. The achievement tests were thus
designed, inter alia, to establish current achievement levels among stu-
dents, with the results serving as the base-line data against which future
progress could be measured. Other purposes included comparing the
achievements of different groups of students, and studying regional,
locational and gender differences in student achievement.

Results

Arabic. An Arabic language test was administered to 4,908 fourth
grade students in 205 schools representing all of the educational authorities
and governorates in Jordan. The average test score was 54.19 (out of a
possible score of 100). The total scores of the upper 10 per cent of students
ranged from 84 to 100, i.e., from 91 to 100 in reading, from 85.4 to 100 in
dictation, and from 82.3 to 100 in grammar.

Results showed that students in the Amman Governorate outper-
formed the students of other governorates, with Kerak scoring lowest.
Results also indicated that the performance of female students was higher
than that of male students, with total female scores averaging 57 per cent
against 51 per cent for males.

Science. A science test was given to 2,412 fourth grade students in
205 schools. The total scores averaged about 42 per cent. The performance
of the top 10 per cent of students ranged from 60 to 100 per cent. There were
some in the bottom 10 per cent who failed to answer any of the test items
correctly. Again, the total scores of the female students were significantly
higher than those of the males, with females scoring an average of 43 per
cent, against 40 per cent for male students.

1E2
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Mathematics. This test was administered to 2,428 students in 205

schools. The national average on the test was 30 per cent, reflecting a low

overall performance. The results of male and female students did not show

a significant difference.

Life skills. This test was given to 4,776 fourth grade students in 205

schools. Results indicated that the national average score was 61.2 per

cent. The test included questions relating to health and nutrition, environ-

ment, daily behaviour and civic education. Results show that the Amman

Governorate student performance was much higher than that of students in

the other govemorates.

Source: Joint UNICEF-NCERD-UNESCO Regional Seminar on Monitoring

Learning Achievement, held in Amman from 23 to 26 July 1994 (final report).

Supervision
In many educational systems it is difficult to collect and evaluate informa-

tion on school performance. at least on a nationwide basis. Different languages

may be spoken in the various regions, or the infrastructure needed for the rapid

communication of information may not be in place.

Improving the quality of supervision. Supervisory systems are an

alternative means of obtaining information about school performance and

encouraging improvements. As noted in table 28 above, many reform efforts

have focused on improving the quality of supervision. The following are some

principles that can be followed in reforming supervision.

Changing the span of control. Major obstacles affecting the

quality of supervision include the heavy load assigned supervi-

sors and the physical difficulties that stand in the way of their

reaching schools. This situation can sometimes be relieved by

alterations in the chain of command For example, until
recently, supervisors (known as circuit officers) in Sri Lanka

were directly responsible to provincial offices. Beneath a
provincial office were about 10 circuit officers. and these

officers assumed responsibilit for 50 to 80 schools A recent

reform decentralized the provincial offices by transferring

many of thei r functions to more localized divisional offices. The

division offices, staffed with up to three supervisors, in turn

related to cluster principals (see below) The reform added a

level to the organizational hierarchy but reduced the number of

units (the span of control) for each level to an average of 10
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units: 10 clusters per division, and up to 10 divisions per
provincial office. This arrangement significantly improved
communication.

Strengthening horizontal linkages. Supervisors are put in
place primarily to maintain vertical linkages. However, many
of the best insights about how to run schools or teach classes
lie in the schools themselves rather than ina central or provincial
office. Some schools do much better than others because they
are rich in these insights. Another strategy of management
reform is to open up horizontal linkages so that the more
effective schools have an opportunity to share their wisdom
(and other resources) with neighbouring schools. The above-
mentioned cluster is a useful mechanism for encouraging these
vertical linkages.

Training principals to exercise greater initiative. Another
reform often advocated to improve the modern system is to
provide principals with special management courses which aim
at helping them learn leadership skills and techniques for
improving the quality and efficiency of school management.
Malaysia. for example. has developedan extensive nationwide
programme which is generally regarded as having a major
impact "

These training programmes are not guaranteed to have the
desired impact unless they are accompanied by other changes
which actually empower principals, altering their status from
that of last-line implementers ofcentral decisions to that offirst-
line innovators of a flexible and responsive system. In the
absence of empowering reforms, principals may consider the
lessons hollow, since they are at the bottom ofa large hierarchy
and everything they initiate is ultimately subject to review: if
they do well, they will be ignored, if they do badly, they will be
sacked!

Some principles of modern management reform. Experience
with the reform of modem management suggests several les-
sons:

(a) The "centre is, in reality. many centres that may fomiu -
late policies independent of each other,

8" Ibrahim liamnid
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(b) A bureaucracy's potential for assisting schools may exist in

inverse relation to the schools need for that assistance;

(c) Reforms that require joint action are more likely to encoun-

ter difficulties;

(d) Reform implementation may be thwarted by a personnel

policy that encourages the frequent rotation of key person-

nel;

(e) Reforms should be thought of as a creative process to be
continually monitored and reshaped;

(0 It may be difficult for principals to accomplish all of the

changes in the reform(s);

(g) Different contexts may require different reforms;

(h) Schools have considerable potential for stimulating com-

munity involvement;

(i) It is important to appreciate the diverse communities asso-

ciated with schools.

Perhaps the most important conclusion is that management

reform from above tends to gloss (---r the gross disparities in

local conditions and the capabilitic of local schools and

communities. It fails to involve communitk and hence does

not succeed in capturing tbe energy available there. In this next

section, a new approach to educational management that over-

comes this weakness will be introduced.

HI. Strengthening the Periphe6

The modern management approach has simply viewed schools as an outpost

of the modern acculturation endeavor, with principals as line subordinates of

higher levels in the modern educationalbureaucracy, and with teachers below the

principals. Parents have been assigned the duty of bringing their children to

school and leaving them at the gate; in many modern systems, parents are

penalized for their failure to comply.

There are a range of variations possible within the modern approach. One

slight modification involves the expansion of the parents' role through the

formation of parent-teacher associations (PTAs) which allow parents to be

informed witnesses of the educational process. A second possibility is the

designation of certain parents as trustees with some level of authority over school

processes .

1cr
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An even more radical approach involves designating the community as the
central vehicle for local improvement, and entrusting all authority for education
to the local level . With this approach, the centre becomes a subordinate partner
in education, offering support to local leaders in exchange for cooperation in
promoting a limited range of central objectives such as the implementation of a
central curriculum or other central programmes in areas such as immunization,
public health and vocational skills. In the subsections below, some of the
implications of this approach are explored. The centre becomes an advocate and
consultant for education rather than an autocrat. Education thus evolves in
correspondence with the imperatives of local or communal values and needs.

New Approaches for the Schools
Community values/needs as the base. The starting point for the periphery

approach is the natural communities where people reside and develop mutually
supportive networks. These communities become the foci for thinking about
educational goals and school location.

The Community Schools Intiative in Egypt. described in the box below, is
a good illustration of a focus on people in their community settings.

Box 24
A Review of Egypt's Community Schools

Almost 30 per cent of the population in Upper Egypt !ive in hamlets
cut off from the direct services of larger towns. Many have no electricity, and
schools and health services are a long walk away. Over half of the boys in
these areas walk to the nearest government primary school (at least five
kilometres away), while most of the girls do not attend. In 1992 UNICEF
beganto look for ways of helping the Government reach out to the rural areas
of Upper Egypt with a quality basiceducation programme focusing on girls.

During 1991/1992 a UNICEF team ofwomen trained as community
health facilitators, working to gather information on the use of UNICEF-
installed water systems and latrines, established that there was a strong
local desire for education even for girls -- provided that it could be given
within the community itself. Community leaders indicated that they would
be able to provide classroom space -- a room connected to a mosque, a
community centre or a renovated house, for example -- and/or community
self-help to build a classroom on land donated for that purpose. Through
discussions with local leaders, families, women and children, a strategy
began to develop.

The initial objective of the Community Schools Initiative was to
develop a sustainable model for providing quality basic education to boys
and girls in the rural communities of Upper Egypt. The project formally
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began with the signing of a Memorandum of Understanding between

UNICEF and the Ministry of Education in April 1992. UNICEF agreed to

organize and finance the consultants and technical staff, training, supple-

mentary materials for teachers and children, school furnishings and equip-

ment, and an evaluation of the community school model. The Ministry would

pay the teachers, provide guidance on curriculum matters, provide instruc-

tional materials, and participate in training and supervision.

Four community schools were opened in October 1992. Prepara-

tions had been carried out by the communities, and project participants

included the Ministry of Education, the District Council, UNICEF, and local

NGOs. As the project grew mainly out of the UNICEF community health

education programme, a priority consideration was to incorporate health,

nutrition, and first-aid concepts into the instructional programme, and to

ensure that pupils' health needs were met.

The first community schools generated a great deal of enthusiasm

and received considerable attention from the local leadership (including the

Governor), the communities, and the Ministry of Education. The expansion

to 25 sites was driven by demand.

A central claim of the programme is that the community schools

constitute an affordable, sustainable approach to providing quality basic
education. Although the costs for instructional materials, training and

supervision are higher than.in regular schools, there are no central costs

for jand, school buildings or maintenance. It was realized at the outset that

the development costs would require a higher level of recurrent and capital

expenditure per pupil than would be the case after expansion. At current

exchange rates, the annualized per-class cost for community schools is
approximately US$ 4,000, and the per-pupil cost is estimated at US$ 120

per year. As the programmedevelops and expands, per-pupil expenditures

for support staff and facilitators will decline, so that the estimated per-pupil

cost will eventually fall to approximately US$ 90.

Attendance rates are very high generally 95 to 100 per cent

although there are religious holidays or calls for work which have caused

higher absence rates. The facilitators and supervisors have worked with the

school committees to alter school schedules and provide free days to

accommodate these real pressures.

There are two sources of information on the pupils' achievement in

the community schools: internal assessments and internal tests, prepared

and marked under the supervision of staff from the National Centre for

Educational Examinations and Evaluation (NCEEE). These two sources

indicate that the pupils in the community schools have performed well:

results show that every student in the community school programme has

satisfactorily completed Grade 1. External evaluators have made the

following observations:

The class facilitators and supervisors exhibit outstanding motiva-

tion, as well as an interest in and dedication to their work.

187
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The instructional design used by facilitators is well understood
and implemented.

The support and participation of the community and parents in
school activities is unique.

Although the principal initial objective for the programme, as men-
tioned before, is to provide quality basic education in the rural areas of Upper
Egypt, it also seeksto have a positive influence on the process of community
development. So far, community leadership in developmental actMties is
growing. Communities are also taking pride in these schools, contributing
land, labour and skills, and also ensuring that children attend. Having
realized its potential, policy makers at different levels of Government are
seeking ways to implement the programme on a larger scale. The Ministry
of Education has announced plans to establish 3,000 schools to serve small
rural communities particularly to reach girls who are presently not enrolled
in school.

The programme has clearly made significant gains in developing a
viable approach to multi-age and multi-grade quality instruction. Yet the
work should continue to be viewed as experimental, and should evolve
based on ongoing monitoring and reflection.

Source: UNICEF, a case-study of the Community Schools Initiative (Cairo,
1994).

Education as the backbone of local development. Local communities are
often flooded with requests to emphasize various development initiatives such as
small-scale irrigation. family planning, immunization or skills programmes.
School leaders, looking at this plethora of initiatives, can turn their backs.
standing firm in their narrow purpose of using the school to promote academic
learning, but this would be a mistake. Other local leaders may be more open to
some of these other programmes. and may decide to promote one or the other of
them. All ofthe programmes may be good for the local people. In practical terms,
however, the local government apparatus is not strong enough to handle them all:
to the extent that the local government seizes on onc programme (such as family
planning), it is likely to slight others

The wise educator needs to place education at the centre of local community
activities rather than risking the prospect of neglect as other initiatives capture
the imagination of local leaders. Education can plausibly be promoted as the
foundation of local development, inasmuch as schools are open and prepared to
incorporate other development activities such as health clinics, birth control
seminars, experimental farming plots and skills training into the school 's overall
programme Each new activity should be viewed as enhancing the school's
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vitality and usefulness as a knowledge centre and development agency, not as

something that detracts from the school's partial objective of fostering academic

learning.

Communities are the foundation ofeffective education. Perhaps the most

consistent finding from several decades of research on school achievement is that

the out-of-school effects (that is, the effects of family and community) are far

more powerful than the in-school effects. This consistent finding underlines the

strategic good sense in basing a strategy for effective education on the values and

needs of the community, rather than on those of the central educational authori-

ties.

While it is important to understand the great power of the community over

education, it would be a mistake to think that this power is inexorable or

unmanageable. Good school management involves building a strong relationship

with the community -- one that should be dynamic and reciprocal Schools have

much to offer communities; for example. schools can mobilize children to offer

help in community projects such as canal repair. cleaning public and religious

buildings, and providing services such as music or labour during community

festivities. Schools can also reach out to communities by visiting the homes of

children who are experiencing academic difficulties or are frequently absent in

order to discuss new approaches.

To the extent the schools help communities, the communities will recipro-

cate -- possibly with financial support. voluntary labour to improve school

buildings and grounds, or even with the provision of specialized support (i e..

teachers of certam skills or tutors)

All of the success stories in basic education for the periphery -- such as

1.,:verwla Nueva. ZINTECH. IMPACT and PAMONG -- involve close and

dynamic relationships between schools and communities '-

The diversity of communities. Communities differ widely in terms of

religious commitments. principal economic activities, size. dispersion. and

degree of integation The modern approach tends to minimize these differences,

proposing a standard packet of educational inputs for all communities: when a

community is large, it may receive several of these packets.

The periphery approach starts building on the community's own under-

standing of its values and needs. Some communities may wish schools to place

strong emphasis on religious education, and others may not. Some may require

a single school in a central location, while others may wish to devise a different

8- Sheldon Shaeffer. "Fdueanonal +rainy redefined," Forum tzu- dvancing Basic Education and

1.1wracs I (3). (January 1992)
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approach to reach a highly dispersed population. By placing educational
decisions in the hands of communities. it becomes more feasible to devise
solutions appropriate to the local context.

Developing a local plan. Starting at the community level leads to new
questions about the ideal school structure to fit local conditions. For many tightly
knit communities that reside in remote areas. the standard multi-class school
building may be the answer. In these settings. it is always advisable to come to
some agreement about the maximum size for such a facility. If the number of
school-age children exceeds 200 or 300, it may be advisable to build new schools.

In other settings where the population is more dispersed, it may be asking
too much to rely on a single school. Numerous, widely dispersed small schools
set up close to the actual settlements may work better. These small schools can
be fortified with distance learning technology -- interactive radio or even
television -- to enhance the quality of instruction in core academic subjects such
as arithmetic and language.

Whatever the approach chosen. it should be locally designed to reflect local
circumstances. Moreover, to strengthen the effectiveness of each school, it would
be helpful if local leaders were to arrange events to maximize interaction between
the respective educational units. These events might range from periodic
meetings of teachers to local athleticor cultural events that would enable children
from the various school sites to meet each other. Ideally, these events would be
arranged in such a wa ,. as to strengthen community solidarity, rather than to
foster divisive competitiveness.

Community-based education requires community-based resources.
The rapid expansion of modem schools has been achieved because the centre has
dropped its educational packets on localities. Prior to this central intervention.
many localities had their own means of providing an education (though this was
often limited in content or scope): however, thc central intervention often led to
an abandonment of local initiative. Communities became dependent on the
central solution, even though they often questioned the value of much of its
content

If the community is going to resume command of education. it will have to
reassume at least partial responsibility for supplying schools with the needed
resources There is considerable debate about the prospects for the local
financing of education, particularly at the basic level: the balance of expert
opinion is sceptical Yt in the developing world there are many instances of local
financing on a large scale, particularly where schools place significant stress on
values education. For example. Indonesia has a large system of religious schools
parallel to the State-supported secular schools -- so do India, Pakistan, Egypt.
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many countries in Latin America. and most of the Francophone African

countries. Local communities are prepared to support education if it promotes

their values.

The periphery approach does not assume that basic education should be

exclusivel based on local funding, but it does advocate the local leaders'

responsibihty for establishing the financial framework for schools. based on

locally designed plans. A major proportion of the actual financing may come

from outside from the centre. which seeks to enter into partnership with the local

authorities. However, the local level should be in charge.

This proposal is not advanced simply as a pious platitude One of the

dearest findings from the recent harvest of research on effective schools is that

effectiveness is associated with school-based discretion over the use of educa-

tional resources Those closest to the educational process are able to respond.

Schools will not get discretion over funds unless some of the funds have been

raised directly by the schools themselves.

Low-demand communities. It is clear that most schools are fortunate to

have parents who agree with the school's externally derived agenda of teaching

academic subjects. so the school does not have to exert any special effort to reach

the parents In some areas, however, parents may look sceptically on schools: in

chapter five, these are referred to as areas of low demand.

The initiatives suggested above are unlikely to lead to much improvement

in these communities. at least in the short run. On the other hand. as the leaders

of these communities hear more about the value of education in nearby commu-

nities. they are likel to shift their priorities and begin to place greater emphasis

on education It is fair to say that it is difficult to find a single community in

today's developing w orld where there is not at least a small cadrc who believe in

the value of education

In any case. the periphery approach does not depend solely on local

initiative In the next subsection. a new approach is outlined for those in regional

and national Governments that NN ill increase the likelihood of education reaching

the low-demand areas Partnership is the working principle in these external

initiatives, in contrast to the former command principle of the modernizing

approach

Reforming the Centre
The periphery approach seeks to enhance the role of the periphery in

designing and carrymg out educational programmes The major reason for

proposing this shift is that the prevaihng modem approach seems to have reached

its limit However, there may be other compelling reasons The authority of
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central Governments has often been challenged in recent years. and the centres
may thus find it in their own best interest to buy goodwill by shifting more
authority to lower levels It appears as %Nell that new trends in information are
providing communities and their local governments with greater potential for
assuming a major role in public policy-making

A new philosophy for the centre. The starting point for the periphery
approach is a fundamental reordering of centre thinking The centre once
assumed a paternalistic attitude that it \\ as the generator of essential values and
insight, in the new approach it needs to accept the principle that local communities
have a better understanding of many issues. and should be deferred to particularly
in areas relating to the socialization of \ oung people The new goal of the centre
should be to support local actors. attempting in the process to achieve certain
goals that the centre especially values such as the spread of a uniform national
culture. the realization of equity, and the development of a sufficient amount of
highl \ developed talent to promote national competitiveness and security. In sum.
the centre shifts from a focus on control to one of support

The centre needs to identify its comparative advantage. In the modern
stage. the centre has assumed responsibilit for delivering a uniform and
comprehensis e package of educational inputs to schools across the nation With
respect to some inputs, the centre has been quite successful. often in curriculum
design and school construction Yet it has done a slipshod job in other areas --
t \ picalk in the deli \ ers of textbooks and instructional materials With respect to
personnel, the centre's record has generally been mixed

As the centre adopts the new philosophy. it needs to decide which of these
functions is/are essential for accomplishing its ends. and also to decide which is/
are practical One recent studs . arguing that the best decisions are informed
decisions. proposed a division of authorit between central and local actors (see
hox 25)

It is questionable whether the centre could achies the impact it desires bs.
simply restricting its act, Ines to school construction Most central Governments
would at least seek to have a major hand in curriculum design. since the
curriculum is a major vehicle for influencing the values of citizens, what is taught
has an obvious impact on what is learned

In view of the concern of the periphery approach for local values. it would
be a mistake to allow the centre to have exclusive control over curriculum design.
Far preferable would be a shared approach. with the curriculum incorporating a
combination of both national and local components (see chapter five)
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Box 25
When Is Centralization Excessive?

Most countries have relatively centralized education systems. A

rankind of 100 national Governments with respect to degree of regulation,

on a scale in which 1 was equal to total local control and 7 was equal to total

national control, produced an overall average of 5 46 for primary education

(Ramirez and Rubinson, 1979).

These patterns of centralized governance are the product of a long

process marked by considerable conflict Whether centralization is exces-

sive depends on the perspective of the group affected. The centralization of

education benefits some groups, while decentralization benefits others

From a strictly technical perspective, it can be argued that some

aspects of governance should be centralized, while others should be

decentralized. The most effective system of governance is one that gives

those persons with the most information about the particular situation

requiring a decision the authority to decide how best to achieve the objectives

set at a higher levet

Teachers are the people who havethe most Information about

the students' progress in learning, they should have the author-

ity to decide which methods to use, and to determine the pace

and sequence of the lessons.

Principals are the people with the most information about
conditions within the school as a whole: they should have the

authority to decide about matters which affect the whole school.

Teachers ,know more about teaching and curriculum, but

parents know more about the local values and economic

requirements of the community.

District supervisors or education officers know the most about

the overall problems of the district and the resources available

for distribution, but school principals have more information

about the kind of teachers required in their particular school.

The central ministry may have more information about the

overall requirements for school construction, but district offic-

ers will know better where new buildings should be located.

From this perspective, centralization is excessive when decisions

are located too far from the source of information. Decentralization, on the

other hand, is excessive when decision makers do not have information

about the effects of their actions on others. (See McGinn [1990, 1992] and

Winkler [1988] for more information.)

Source: Noel F. McGinn and Allison M. Borden, Better Education for Alt A

BRIDGES Manual for Managers and Policy Makers (monograph), (Cambridge, Massa-

chusetts, Harvard Instttute for International Development, September 1992).
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The centre may also wish to retain selected training functions as a means of
reinforcing its values As Thomas Peters and Robert Waterman observe, large
and highly decentralized firms such as IBM achieve a high level of common
purpose through frequent meetings and training sessions organized by the
centre." These meetings enable the centre to convey its core values to personnel
in charge of regional and other offices.

In other areas, the comparative advantage is not so clear. For example. who
should employ teachers? Teachers are often the most expensive component of the
educational process, and local communities would have difficulty in shouldering
this burden. On the other hand, when the centre hires teachers as part of a national
educational service, the teachers often enjoy transfer rights that enable them to
move out of peripheral teaching assignments. The national approach thus tends
to weaken teacher commitment to local communities.

Similarly, who should print texts') Most local communities lack the skills
to write texts and/or the technology to print them. While the centre has these
resources, the texts that result often employ images and language that do not fit
local circumstances.

Strengthening regional offices. Particularly where nations are very large.
one reform which may make some of these answers easier to find is shifting the
locus of many central decisions to regional governments For example. In
Indonesia the total population is approaching 200 million, spread over a vast and
diverse archipelago. The Government periodically gives serious attention to
dividing the nation into several regions, each with a distinctive and relatively
autonomous administrative structure. A reform of this kind was actually carried
out in Sri Lanka. resulting in the establishment of 10 regional governments, each
with primary responsibility for basic education. This reform has brought
"central decision-making much closer to the schools.

I nterministerial consolidation. In recent years. one of the centre's greatest
problems in promoting education has been that It has spoken with many tongues.
In this field, the ministry of education is always the chief actor: however, even
within the ministry there are often several bureaus with considerable autonomy,
and sometimes these bureaus promote policies which conflict

It is also not uncommon to find several other ministries which either have
large educational portfolios or which. for other reasons. seem to undercut the
efforts of the education ministry In Indonesia. for example. several ministries
have substantial proi ammes that have an impact on rural villages. these include
the Ministry of Agriculture. the Ministry of Labour, the Office of Manpower. the

" Thomas 3. Peters and Robert II. Waterman, In Search ol I.:xcelknce (Nes% York. Warner Books. Inc..
19X2).
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Ministry of Health. the Family Planning Agency, and the Ministry of Technol-

ogy. The many and competing arrangements proposed by these diverse ministries

sometimes overload the capacity of local areas.

Thailand faced a similar problem before 1980. at which point it took steps

to consolidate several of the central ministries. The result was a more decisive

central programme in the field of education (and in other sectors). A number of

other nations have taken modest steps towards consolidation in recent years,

joining several smaller ministries into a common ministry for human resources.

Often, of course, it is unreasonable to hope for major reforms in the

entrenched central ministries. A different strategy is through finance. Fre-

quently. the standard approach is to let each ministry develop and manage its own

budget -- including those funds intended for local government. An alternative

approach would be to develop a comprehensive budget incorporating all of the

central initiatives, and then to offer these funds to the local governments in a more

consolidated manner -- for example, in the formof block grants. Ideally, the size

of the grants should be determined in such a way as to provide relatively more to

the financially stressed local governments.

In providing block grants, the centre might indicate that the funds are to be

used for the implementation of one or more local programmes, while ultimately

leaving decisions about which programmes a local government might undertake

to the local government itself. Such a policy would facilitate the integration

between central and local priorities .

Rethinking finance. Possibly the most essential reformfor promoting the

periphery approach is the reorganization of educational finance. In a well-

developed periphery approach. much of the financing for schools would come

from those who attended. Unfortunately, following the long period of central

government monopolization of revenue collection, local traditions of revenue

collection have largely been subverted. Moreover, and equally important, the

resources available to peripheral locations are usually less plentiful than is the

case in the more central locations. Therefore, even as local communities develop

greater sophistication in revenue collection, without countervailing financial

equity policies these peripheral areas will generally be at a disadvantage. New

approaches to school finance need to be devised.

At the heart of these new approaches should be thephilosophy that the centre

has an obligation to provide partial funding for schools, for the centre seeks to

achieve several of its own goals through the schools -- specifically, the promotion

of national unity. equity, and human development.

195



188 UNICEF - Education

It is clear that the centre should pay -- but how? The following options are
proposed here as initial talking points, in the expectation that financial specialists
will be able to devise more refined alternatives:

The basic approach should be direct block grants to local communities
or schools based on a needs formula.

This formula should not be based on a simple count of pupils, but
should rather have a strong element of reverse discrimination to take
into account community resources, population dispersion, and geo-
graphic isolation/peripheralization.

Performance goals may be associated with the block grants, drawing
on the specific objectives of the community's plan rather than on a
predetermined handbook devised at the centre.

Local communities which agree to takeon a fuller array of educational
objectives (e.g., along with basic education, additional programmes
related to public health, family planning, environmental protection,
and vocational skills) might be entitled to larger grants.

The execution of these grants might best be entrusted to regional
governments.

While the block grants may continue to provide a major share of local
'school financing, built into each community's contract should be a
clear commitment to the local generation of resources.

Accountability. While the centre's responsibility may shift from compre-
hensive supply to the limited support of local initiatives, it will still be providing
substantial resources to local governments. The centre may thus wish to establish
some mechanism for evaluating the impact of its support. This is particularly
likely to be the case if the centre provides local support on a specific contract
basis, i.e., where it outlines certain outcomes it seeks in exchange for the
interventions it introduces. The establishment ofa nationwide evaluation system
might also be useful for localgovernments in determining how well they are doing
relative to areas with comparable characteristics. While some accountability
efforts may be contemplated, it is unlikely that these will or should have much
of a bite. They should be used as a basis for encouraging local improvements
rather than for punishing shortcomings in realized projected objectives.

The Necessity of an Integrated Package

When considering management initiatives, it is tempting to think of piece-
meal changes such as altering some central regulations or focusing on "leader-
ship training at the school level. Much of the recent literature on school-based
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management assumes that changes from below can succeed e en if the centre

remains as it tS The \ lel\ of the present authors is that manatement impro e-

ments are most likek to be realized 1% hen the are approached in a comprehensive

manner. \\ ith complemental- chanues at all le\ els

One of the-best examples in the third \\ orld of a comprehensne attempt to

bring about manauement chanue is Sri Lanka's recent experience The Sri

Lankan s. stem Is characterized 1:n a small number of prn deued schools of

high qualm . an intermediate la er of good schools, and a %crx large bottom la er

of communin schools that are often \ er small and of lo\\ qualit. The major

obtecti. e of the reforms \\ as to pro \ ide these small schools \\ ith more support and

more d\nanne leadership

Reforms ranged from a restructurmg and do \\ n-sizing of the central

ministr through a strengthening of local educational offices. to ne \\ training

courses for principals and net regulations enabling communities to contribute

more resources to their schools The
implementation process proceeded o \ er a

period of I \ ears. during \\ hich time parts of the nation \\ ere eneulfed in a tragic

eiml .\ ar As \\ ith most reforms, not all of the original oblecti \ es \\ ere realized.

hm.e. \ er, the e idence a.adable suggests that the reforms resulted in a better

s. stem. parucularlx in the peripheral areas

Putting the Centre Inside the Periphery

In presenting the periri..rv approach. the aim here is to outline a new

philosoph of de\ elopment that starts from the bottom -- but ho\\ does one get

there" It will be impossible to n101 e to\\ ards de-peripheralizing the periphery

unless the centre gets behind the effort The centre, if it concurs w ith changes

along the lines suggested here, 11 ill haw, to take major responsibilit for the

social marketing of these changes. such a task cannot be taken light!. There

arc far more failures than successes in the decentralization of education. For

example. Peru's Interesting effort to "nucleartze schools failed "" Brazil

enacted impressive legislation to decentralizeeducational authorit and finance.

but the implementation effort was soon stalled

In sum the process of realizing the periphery approach Involves the centre

in a new role -- that of consultant and promoter

Ruii.Duram venence of edm 'nal nmroplmning m l'etu through nuclearwation." in

tinplcmeniannn ipcncnir from / kly/opins; ( 'ounow m.

;11-1 Stmarar Parer (Paris. 1 'S)- SCO. 1914i)

'n) Dm. id Plank. "The expansion ot
edm.at ion a lira/ it tan case stud ", 'ompara(Ive Edh, afro.; Reywu. 3 I

August IWO). pp .46 f -377
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Putting Theory P into Place
I The basic reconunendation here is that the responsibilities of the

different partners in education should be more cleark delineated Governments
are urged to place a limit on their responsibilities, focusing primarily on the
promotion of national unity and the equitable provision of education. The
Go% ernments can. in turn, look to their partners in education to assume other
responsibilities Pa-ents can be looked upon to provide support to the extent that
the are able (though it should be clearly recognized that parents vary in their
capabilities, and that other partners should bc called upon to compensate for
parents with limited financial and cultural capital). Schools should be looked to
for stratTies to promote excellence, in keeping with their local circumstances.
and the should also be encouraged to develop strategies to draw resources from
their local surroundings through such means as school-based industries, revenue-
generating e% ents such as music concerts or sports events, and tuition charges.

2 In the pursuit of excellence and relevance, schools should be encouraged
to develop a more complex picture of their community. On the one hand, there
are the parents who supply the children: on the other, there are the firms and
government services which will employ the graduates of the schoolsystem. Both
parties should be invited into the schooling process as supporters and decision
makers. It may be possible for schools to diversify their curricula by sending
students for intemships in the work-places of future employers or by otherwise
strengthening their relationships with the labour market.

3 To stimulate the assertiveness of schools, it is advisable to develop new
programmes in management training that target both school principals and local
educational officials These new programmes would encourage principals to
play a more assertive role in school management, and would also encourage local
officials to allow schools more discretion.

4 The preferred model here is of a school that is guaranteed no resources
from the Government except for a minimum block grant (the size of which might
vary according to circumstances). The school would be expected to develop a
plan of its own for the management of this grant, and would be encouragedto seek
additional resources from various sources. including the Government and tilt;
community. Schools would be allowed to admit new students under some
controlled programme of growth, even at the expense of enrolments at nearby
schools. so long as the student chose the school voluntarily Controlled
competition would be used to stimulate excellence and responsiveness to local
demand

5 In support of this programme. it is recommended that case-studies be
conducted of schools that show impressive levels of initiative in self-management
and in reaching out to their communities What inspires tkese schools? What
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have they accomplished? What is imitable? Similarly, pilot projects in self-

management might be launched both to foster new initiatives and to find out what

in the current sYstem thwarts initiative.

6 Governments might consider a strategy of supporting schools to the

extent to which they demonstrate a willingness to support themselves, or

alternately, if they provide descriptions of programmes worth supporting.

Rather than giving automatic support to a school, theGovernment should require

a school to provide some indication of its plans for utilizing that support. This

approach would place greater pressure on schools to determine their own goals.

while keeping the needs of their local communities in mind. Principals would be

required to play a major role in developing the details of the school programme.

7. The central Government as a promoter of unity should recognize that it

need not mobilize every vehicle possible to ensure unity, but should instead focus

on those where it has a comparative advantage. The past record suggests that the

Government's most effective influence is through the curriculum, and perhaps

through textbooks as well. There is little evidence that the Government's vast

efforts to train personnel and control them through a centralized hierarchy has had

the intended effect. There is a widespread and growing sense among educational

personnel that government procedures hamper rather than promote the educa-

tional process. Under these circumstances. It would be wise for the Government

to consider ways to deregulate many areas of administrative procedure; first

priority should be gi ven topersonnel procedures. Schools should be given greater

autonomy over their own affairs. with the Government seeking to control through

mechanisms of accountability.

8 .
The Government as a promoter of equity should reconsider the way it

supports schools. Current formulas are highly uniform. with the delivery of

services to schools based on the number of students enrolled; yet it is less student

numbers than local circumstances that determine the difficulty of the educational

task One critical factor is geography. Schools that are located in urban areas

have access to a large. pool of manpower. while those in peripheral areas do not:

it takes more to get a qualified person to work in the periphery An equality-

promoting policy would recognize that fact and would provide relatively more

support to a peripheral school than to an urban school At present, it is often

unclear which level ofGovernment (i.e.. the central or the local level) has primary

responsibility for promoting equity, neither has an exceptional record. Strategies

should be reviewed. w ich consideration given to new approaches that rely on more

extensive input by local leaders.

9 The central Government. in supporting schools, should adopt the

philosophy that it is providing this support to promote its own concerns for

national unity and equality, and should therefore use its own resources to pay for
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these concerns. Parents and schools may respect these concerns, but should
recognize that their primary educational responsibilities are different: it is for
their own concerns -- promoting quality and relevance -- that parents should be
asked to provide support to schools. In view of all this, the central Government .

should refrain from taking resources directly from schools and/or parents unless
such a move is explicitly approved by the schools and parents.

10. In promoting its own concerns. the Government might adopt procedures
that encourage schools to make their own choices, rather than taking a single or
uniform approach. Thus, if the Government's concern is to promote unity, it
might offer schools several options such as a certain number of centrally trained
teachers, a certain number of centrally prepared texts, or a block grant to
encourage a school-based curriculum-development effort. Similarly, if the
Government proposes to fund the construction of a new school, it might consider
the option of building on its own against seeking a contract from the local
community or from a private contractor. Experience suggests that local
construction ma.) be both more efficient and more beneficial in stimulating
community involvement.

1 1 . Rather than thinking of central agencies as having exclusive jurisdiction
over particular categories of educational inputs, it is possible and preferable to
think of the different agencies as competing in efforts to provide inputs that suit
school needs. Thus, both a ministry of religious affairs and a ministry of
education and culture might be authorized to develop textbook series, while
offering schools a choice between these two options. Similarly, the two might
compete in the provision of instructional materials or examinations. Through the
promotion of competition, the quality of inputs may improve.

V. Conclusion

Major changes are required if education is to reach the periphery and serve
those children who are of the greatest concern to UNICEF -- the disadvantaged
and the peripheralized. While big changes arc required, much that is under
consideration today is no more than a fine-tuning of the existing centralized
bureaucracy. Several of these conventional initiatives have been reviewed here,
but it is doubtful whether they will make much difference: these reforms will tend
to follow the pattern of past reforms, making education better for those who
already enjoy the best.

A radically new approach must be considered that puts the periphery first.
The one suggested here is not a Robin Hood approach; peripheral areas cannot
be improved simply through a massive infusion of central aid. Rather the
periphery, in order to move forward, must rebuild its spirit and local organization
which has largely been subverted by decades of piecemeal central intrusion. If
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the periphery is seriously committed to improvement, it will have to assume a

major part of the responsibility for planning where it wants to go and even for

financing the journey. The present authors suggest that the educational institu-

tions should assume the central role in the resurrection of the periphery, so that

the future course of development can be integrated from below rather than

fractionalized from above. Ideniified in thischapter are many specific initiatives

that might be launched; however, it is doubtful that true success in de-

peripheralizing society will be possible without a comprehensive approach to

change w hich includes reforms at all levels
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Annex

THE CONCEPTUAL HERITAGE
Educators have proceeded through several r'lases in the systematic plan-

ning and analysis of educational.systems, and this has generated a complex and

sometimes contradictory (or at least counter-intuitive) language for discussing

accomplishments. It will be helpful before turning to the UNICEF approach to

review some ofthis history. The UNICEF Education Programme Officer (EPO),

in discussions with local counterparts. will undoubtedly encounter many in-

stances where the counterpart employs a different conceptual vocabulaiy.

knowing the background of that vocabulary may facilitate smoother communi-

cation.

Early developments. Systematic efforts to provide education on a national

scale were first begun in the eighteenth century, most notably in Sweden and

Prussia. At that time local governments were the primary units in national plans,

and the concern of national Governments was to provide at least one school for

each governmental unit. Additional schools were allowed and subsidized if

enough children enrolled to justify such a move. These early efforts failed to take

into account those areas outside the de facto jurisdiction of local governments --

nor did they concern themselves with those children who did not seek schooling.

Central authorities prescribed a curriculum outline but provided only minimal

supervision and instructional support.

Progressivism. From about the turn of the twentieth century, particularly

in the United States under the leadership ofthe "progressive'. political reformers

who sought to depoliticize and rationalize public services, educational planning

acquired a more systematic character. Principles of scientific administration

(inspired at least in part by the engineering models of Taylorism) were applied

to examine the efficiency of schools, primarily n Nting the actions of school

personnel to efficiency in graduating students. This approach highlighted such

problems as drop-outs and repetition, but still failed to address most of the other

priorities noted above. Various forms of psychological and achievement tests

were devised to help educational administrators in their work, but these tests had

little direct impact on planning.

Socialist planning. Concurrent with Taylorism and somewhat derived

from it was the development of systematic planning in the newly formed Union

of Soviet Socialist Republics (USSR). Committed to mass education and faced

with a vast territory and population, the socialist educators also developed a

vocabulary stressing efficiency. On the one hand, they focused on issues of

internal efficiency. i.e., the strategies that would enable children to complete

school in a minimum amount of time, thus providing room for new cohorts of

children; such strategies included automatic promotion, the use of tutors, and
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instruction in local languages. On the other hand, the socialist planners were
concerned with placing every graduate in a productive job -- what they referred
to as external efficiency. This led to extensive studies of thc relationship between
education and the needs of the labour market. One practical outcome was the
development of various forms of vocational and technical training for many of
those youth who had completed a basic educational course. Ultimately tech-
niques of manpower planning emerged, and external efficiency measures of the
degree of fit between educational experiences and labour market needs were
proposed.

Access and mobility. Refinements of these engineering models of school-
ing were still dominant in educational planning through the Second World War,
and left a strong imprint on early UNESCO work in developing national planning
capabilities throughout the world. Thus, the main concern of many of these
agencies was to develop measures of internal and external efficiency.

An additional refinement, in view of the United Nations declaration that all
children had a right to an education, was the development of crude measures of
access, through dividing the numbers of children in school by some measure of
total population (typically developed by another agency).

During the 1950s sociologists became increasingly interested in questions
of access and began to investigate the relative openness of educational systems
cross-nationally. They then related this educational openness to the relative
openness of occupational systems, attempting to understand the extent to which
education contributed to the outcome of social mobility.

These studies tended to conclude that education promoted social mobility
when nations expanded their industrial sectors. However, when economies
remained stagnant and primarily agricultural, educational expansion only led to
educational unemployment. Refinements of the early mobility studies included
the development of educational attainment models.

Returns on investment in education. As nations expanded their educa-
tional systems to provide universal access, educational budgets grew, and
planners began to investigate the cost-effectiveness of these expenditures. Their
efforts were accelerated by the increasing interest of economists in the relation-
ship between education and the overall process of development. Whereas the
earlier language of efficiency had generally been phrased in terms of physical
ratios, by the late 1960s new financially based measures had gained prominence.

One focus of these studies was the rate of return on a nation's investment
in education. The studies suggested that such rates were surprisingly high.
compared with investment in the industrial infrastructure, for example. Primary
education generally yielded a higher return than secondary or higher education.
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A second focus involved an examination of the relaus e returns on different ts pc.

of educational investments such as expenditures on teachers. le tbooks and

school buildings

Educational quality During this period, some anal% sts began to argue that

the task of providing access to schook and es cn of de% doping rdat is els efficient

educational processes had been accomplished The latter es aluation was

sometimes related to the con% ement practice of automatic promotion But were

the children learning anythingl Were the% receis ing a "(wain% education '

Increasing attention came to be de% oted to detemuning what children learned in

school and ss hat features of the overall process were related to their accomplish-

ments One severe limitation in this new area of effort was the scarcit% of reliable

measures of learning While reasonable measures for such subjects AS language

mathematics and could be devised, researchers experienced difficult% in

developing measures of skills or values As a result, determinations of qualm

came to bc based on traditional academic subjects

An influential stud% was conducted in the United States during this period

by James Coleman.' who concluded that minorities reed%ed a lower qualit% of

education than did members of the majorit% group. and did not fare as well on

achievement tests Howe% er. Coleman also obser% ed that differences in the

quality ofeducanonal inputs %%ere not the most important factor in explaining the

lower educational achie% ement of minorities. he pointed instead to %awns out

of school factors Coleman- t% pc studies s% ere wide!. replicated throughout the

world both b individual researchers and in the International Educational

Achievement (LEA) survey. sarious anal% sts. comparing the pattern of findings

from these numerous studies, reported that school factors had a much greater

impact in third-world countries than in the first world Studies of this kind tend

to be very popular even toda%

Effective schools. While Coleman's and other such studies tiKused

primarily on the relationship between academic achievement and what went into

schools (parental background. teachers. textbooks. buildings. etc ). educators in

recent years have urged that greater attention be given to s%hat happens inside the

schools. They point out that certain schools. while objectivel% no different from

other schools in terms of these inputs, nevertheless ha% e a much greater impact

on children. These educators have sought to detail the features of these effectie

schools, and suggest that such factors as leadership. clear goals. a positise school

climate and discipline make a difference A recent theme has been to suggest that

schools that ha% e considerable discretion in managing theinsel% es tend to aeh le% L

I Lune,. S Colt:rim and other, / 'quorlat dr., 17,, lom.11 f%1 ashingt.41

men! Printing Hike, I 966)
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greater effectiveness than those whose actions are circumscribed by large
bureaucracies.

Annex table. The Heritage of Indicators

Consideration Problem Indicator

Bureaucracy How many schools
are there?

Basic statistics

Progressivism How well are they run? Efficiency

Socialism Are graduates working? External efficiency

Access Who gets in? Enrolment ratios

Social mobility Does education increase
an individuats chances?

Mobility rates

Economic returns Should the public
support education?

Rates of return by
level

Costs-benefits Which input,. are most
beneficial?

Expenditures

Educational production Do schools make a
difference?

Student achievement

Effective schools Why do some schools
do better'?

School climate

Participation Who controls schools?

Who pays?
Parent surveys

Community participation. While the mainstream Of educational planning
focuses on formal units within the governmental structure and educational
bureaucracy, a counter-current has &ways urged greater attention to the con-
cerns of the recipients of education. Leading spokespeople for the increased
involvement of parents, communities and NGOs stress the rigidities and limita-
tions of bureaucracies and the vital importance of capitalizing on the wisdom and
energy available in traditional organizations.2-3 This participatory tradition

2 Sheldon Shaeffer(ed.), Collaborannebr Educational Change: The Role ofTeacti,..rs, Parents and the
Community in School Improvement (Paris, International Institute for Educational Planning, 1992).

3 I)avid C. Korten, "Community organization and rural development: a learning process approach".
Public Administration Review (1980), pp. 480-511.
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relies primarily on qualitative evidence to illustrate its proposals and recommen-

dations.

Over time, educational planners have multiplied the criteria employed to

evaluate the accomplishments of educational systems. Early criteria were

relatively easy to measure, while those proposed in more recent years are more

complex, requiring greater care and expense to realize.

Also over time, an important shift has occurred in the focus of measurement

-- from a concern with all children in a population to those who make it to school.

This shift has been justified because of the considerable improvement in

enhancing access (most children are in school) and because of the lowered costs

when measurement focuses on the subset of the children who can be reached by

organizations.

Many of the latest 'advances have been proposed by researchers who are

traincd and/or work in the more developed countries, where educational circum-

stances often differ greatly from those in the third world. Finally, some priorities

are less frequently discussed in the developed countries (and hence lack adequate

measurements) -- not because they are unimportant, but rather because the first-

world researchers and policy makers have not prioritized them. This does not

mean they should be ignored, however.
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